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Marrant, 


WHITEHALL,  DECEMBER  4th,  1905/ 

The  KING  has  been  pleased  to  issue  a Commission 
under  His  Majesty’s  Royal  Sign  Manual  to  the  following 
effect : — 

EDWARD  R,  and  I. 

by  the  Grace  of  God,  of  the 
United  Kingdom  of  Great  Britain  and  Ireland  and  of  the 
British  Dominions  beyond  the  Seas,  King,  Defender,  of 
the  Faith,  to 

Our  right  trusty  and  well-beloved  Councillor  Sir  George 
Francis  Hamilton  (commonly  called  Lord  George  Francis 
Hamilton),  Knight  Grand  Commander  of  Our  Most  Ex- 
alted Order  of  the  Star  of  India ; 

Our  right  trusty  and  well-beloved  Councillor  Charles 
Owen  O’Conor  (commonly  called  the  O’Conor  Don)  y 

Our  right  trusty  and  well-beloved  Councillor  Sir  Henry 
Augustus  Robinson,  Knight  Commander  of  our  Most 
Honourable  Order  of  the  Bath,  Vice-President  of  the 
Local  Government  Board  for  Ireland ; 

Our  right  trusty  and  well-beloved  Councillor  Charles 
Booth,  Fellow  of  the  Royal  Society;  and 

Our  trusty  and  well-beloved  : — 

Sir  Samuel  Butler  Provis,  Knight  Commander  of  Our 
Most  Honourable  Order  of  the  Bath,  Permanent  Secretary 
to  the  Local  Government  Board  for  England ; 

Frank  Holdsworth  Bentham,  Chairman  of  the  Bradford 
Board  of  Guardians  ; 

Arthur  Henry  Downes,  Doctor  of  Medicine,  Senior 
Medical  Inspector  for  Poor  Law  purposes  to  the  Local 
Government  Board  for  England ; 
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Thory  Gage  Gardiner,  Clerk,  Master  of  Arts ; 

George  Lansbury ; 

Charles  Stewart  Loch,  Bachelor  of  Arts,  Secretary  the 
Charity  Organisation  Society ; 

James  Patten  MacDougall,  Master  of  Arts,  Vice-Presi- 
dent of’the  Local  Government  Board  for  Scotland; 

Thomas  Hancock  Nunn ; 

Lancelot  Eidley  Phelps,  Clerk,  Master  of  Arts ; 

William  Smart ; 

Henry  Russell  Wakefield,  Clerk ; 

Helen,  wife  of  Bernard  Bosanquet,  Professor  of  Moral 
Philosophy  at  St.  Andrews  University; 

Beatrice,  wife  of  Sidney  Webb,  Bachelor  of  Laws;  and 

Octavia  Hill,  Spinster.  Greeting  ! 

We  have  deemed  it  expedient  that  a Com- 
mission should  forthwith  issue  to  inquire  : — 

(1)  Into  the  working  of  the  laws  relating  to  the 
relief  of  poor  persons  in  the  United  Kingdom ; 

(2)  Into  the  various  means  which  have  been  adopted 
outside  of  the  Poor  Laws  for  meeting  distress  arising 
from  want  of  employment,  particularly  during  periods 
of  severe  industrial  depression ; 

and  to  consider  and  report  whether  any,  and  if  so,  what, 
modification  of  the  Poor  Laws  or  changes  in  their  adminis- 
tration or  fresh  legislation  for  dealing  with  distress  are 
advisable ; 


IlWOllT  jre,  that  We,  reposing  great  trust  and 
confidence  in  your  knowledge  and  ability,  have  authorized 
and  appointed,  and  do  by  these  presents  authorize  and 
appoint,  you,  the  said  Sir  George  Francis  Hamilton 
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(commonly  called  Lord  George  Francis  Hamilton)  (Chair- 
man) Charles  Owen  O’Conor  (commonly  called  the  O’Conor 
Don),  Sir  Henry  Augustus  Robinson,  Charles  Booth,  Sir 
Samuel  Butler  Provis,  Frank  Holdsworth  Bentham,  Arthur 
Henry  Downes,  Thory  Gage  Gardiner,  George  Lansbury, 
Charles  Stewart  Loch,  James  Patten  MacDougall,  Thomas 
Hancock  Nunn,  Lancelot  Ridley  Phelps,  William  Smart, 
Henry  Russell  Wakefield,  Helen  Bosanquet,  Beatrice 
Webb,  and  Octavia  Hill,  to  be  Our  Commissioners  for  the 
purposes  of  the  said  enquiry. 

for  the  better  effecting  the  purposes  of  this  Our 
Commission,  We  do  by  these  presents  give  and  grant  unto 
you,  or  any  five  or  more  of  you  full  power  to  call  before 
you  such  persons  as  you  shall  judge  likely  to  afford  you 
any  information  upon  the  subject  of  this  Our  Commission ; 
to  call  for  information  in  writing ; and  also  to  call  for, 
have  access  to,  and  examine  all  such  books,  documents, 
registers  and  records  as  may  afford  you  the  fullest  infor- 
mation on  the  subject,  and  to  enquire  of  and  concerning 
the  premises  by  all  other  lawful  ways  and  means  whatso- 
ever. 

We  do  by  these  presents  authorize  and  empower 
you,  or  any  of  you,  to  visit  and  personally  inspect  such 
places  as  you  may  deem  it  expedient  so  to  inspect  for  the 
more  effectual  carrying  out  of  the  purposes  aforesaid. 

We  do  by  these  presents  will  and  ordain  that  this 
Our  Commission  shall  continue  in  full  force  and  virtue, 
and  that  you  Our  said  Commissioners,  or  any  five  or  more 
of  you,  may  from  time  to  time  proceed  in  the  execution 
thereof,  and  of  every  matter  and  thing  therein  contained, 
although  the  same  be  not  continued  from  time  to  time  by 
adjournment. 

We  do  further  ordain  that  you,  or  any  five  or 
more  of  you,  have  liberty  to  report  your  proceedings  under 
this  Our  Commission  from  time  to  time  if  you  shall  judge 
it  expedient  so  to  do. 

Our  further  will  and  pleasure  is  that  you  do,  with 
as  little  delay  as  possible,  report  to  Us  under  your  hands 
and  seals,  or  under  the  hands  and  seals  of  any  five  or  more 
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of  you,  your  opinion  upon  the  matters  herein  submitted  for 
your  consideration. 


Given  at  Our  Court  at  Sandringham^  the  fourth  day  of 
Decemhery  one  thousand  nine  hundred  and  five,  in  the  fifth 
year  of  Our  Reign. 

By  His  Majesty’s  Command, 

(Signed)  A.  Akers-Douglas. 


By  ^iViXXKXlt  dated  the  twelfth  day  of  February, 

one  thousand  nine  hundred  and  six,  Mr.  Francis  Chandler 
was  added  to  the  Commission  ; and 

dated  the  thirtieth  day  of 
October,  one  thousand  nine  hundred  and  six,  the  Most 
Rev., Denis  Kelly,  Doctor  in  Divinity,  Lord  Bishop  of  Ross 
was,  appointed  to  fill  the  vacancy  caused  by  the  death  of 
the  O’Conor  Don. 


REPORT 

■ ^ . 3fo  ilw  Sittfl’a  Post  ®x«Uo,nt  Pajostii.  , ' 

May  it  Please  Your  Majesty, 

1.  We,  the  undersigned  Commissioners,  appointed  by  Your  Majesty’s 
Royal  Warrant  to  inquire  : — 

(1)  Into  the  working  of  the  laws  relating  to  the  relief  of 
poor  persons  in  the  United  Kingdom  ; 

(2)  Into  the  various  means  which  have  been  adopted  out- 
side of  the  Poor  Laws  for  meeting  distress  arising  from  want  of 
employment,  particularly  during  periods  of  severe  industrial 

' depression  ; > 

and  to  consider  and  report  whether  any,  and  if  so,  what,  modifica- 
tion of  the  Poor  Laws  or  changes  in  their  administration  or  fresh 
legislation  for  dealing  with  distress  are  advisable;  • 

humbly  beg  to  submit  to  Your  Majesty  our  Report  and  the  evidence 
upon  which  it  is  based. 

2;  Magnitude  of  the  inquiry  as  compared  with  previous  in- 
quiries.— ^From  the  outset  we  were  impressed  by  the  immense  scope  of 
the  investigation  entrusted  to  us.  Since  1834,  when  the  operations  of 
the  Poor  Laws  as  a whole  were  last  brought  under  the  consideration  . 
of  a Royal  Commission,  there  have  been  presented  to  Parliament 
nearly  100  Reports  of  inquiries  into  subjects  connected  with  the  Poor 
Law,  ^ 

3.  Yet  these  investigations,  vast  as  they  are  in  the  aggregate, 
covered  only  isolated  portions  of  the  great  domain  of  inquiry  into 
which  Your  Majesty’s  Royal  Warrant  authorised  us  to  enter.  The 
Reports  of  previous  Royal  Commissions  and  Parliamentary  and  Depart- 
mental Committees  dealt  with  particular  classes  of  paupers  or  special 
Poor  Law  problems  ; none  of  them  included  in  their  purview  pauperism 
as  a whole.  For  the  first  time  a Report  is  submitted  which,  proposes 
not  only  large  and  important  modifications  of  the  Poor  Law  and  its 
administration,  but  a revision  of  the  methods  of  voluntary  assistance. 

4.  While,  therefore,  we  were  greatly  indebted  to  the  inquiries  of  our 
predecessors,  we  felt  ourselves  bound  to  reconsider  some  of  their  con- 
clusions in  the  light  of  later  information  and  developments.  We  had 
to  master,  to  adapt,  and  sometimes  to  supplement  the  results  of  these 
investigations. 

5.  A complete  and  exhaustive  treatment  of  so  large  a subject,  with 
its  innumerable  ramifications  and  side  issues,  must  have  occupied  many 
years  and  we  felt  that  if  we  had  thus  attempted  to  discharge  the  task, 
the  investigation  entrusted  to  us  might  easily  have  out-lived  some  of 
the  problems  into  which  we  were  directed  to  inquire.  With  a view, 
therefore,  to  expediting  the  inquiry  and  reporting  to  Your  Majesty  at 
the  earliest  possible  date,  we  resolved  to  adopt  the  following  pro- 
cedure. 

6.  Procedure  adopted  for  expediting  the  inquiry. — Firstly,  we 
resolved  to  direct  our  efforts  towards  laying  down  principles.  The 
Poor  Law  regulates  daily  and  almost  hourly  the  lives  of  a hetero- 
geneous population  exceeding  in  size  that  of  the  city  of  Liverpool.  To 
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attempt  to  prescribe  in  detail  the  government  of  this  multitude,  differing 
among  themselves  so  widely  in  needs  and  circumstances,  would  have 
consumed  a life-time.  We  felt  that  we  must  be  content  to  leave  to 
administrators  and  officials  to  work  out  the  details  later  on.  In  no 
other  way  was  it  possible,  within  the  limited  time  at  our  disposal,  even 
to  touch  upon  the  variety  of  questions  presented  to  us  in  this  part  of 
our  work.  • 

’7.  Secondly,  and  for  the  same  reason,  we  limited  our  inquiries  in  the 
main  to  a survey  of  the  general  operations  of  the  Poor  Law.  Our  object 
was  to  offer  suggestions  and  guidance  to  Your  Majesty’s  Government; 
and  we  have  not  thought  it  well  to  investigate  personal  charges  or  dis- 
putes after  the  manner  of  a judicial  body. 

8.  Thirdly,  we  had  to  consider  our  position  in  regard  to  other  current 
inquiries  cognate  to  our  own.  We  were  aware  that  there  had  been 
recently  conducted,  or  were  actually  proceeding,  a number  of  inquiries, 
by  Royal  Commissions  and  Parliamentary  or  Departmental  Committees, 
into  subjects  which  came  within  our  terms  of  reference.  This  specially 
applied  to  Ireland  where,  at  the  time  of  our  appointment,  a Vice-Regal 
Commission  was  actually  engaged  in  conducting  an  inquiry  into  the 
provisions  made  for  the  relief  of  the  various  classes  of  poor  in  that 
Country.  With  regard  to  these  inquiries  we  decided  to  adopt  the 
following  policy.  We  invited  no  fresh  evidence  in  regard  to  them,  but, 
“"at  the  same  time,  we  undertook  to  consider  any  serious  objections  to 
the  recomimendations  of  such  Commissions  or  Committees  which  might 
be  offered  to  us ; and  our  policy  has  been  to  accept  these  recommenda- 
tions and  the  evidence  upon  which  they  have  been  based,  unless,  in 
exceptional  instances,  such  recommendations  were  opposed  to  our  own, 

'or  were  inconsistent  with  any  general  system  of  Poor  Law  administra- 
tion which  we  might  advocate. 

9.  The  three  rules  of  procedure  which  we  therefore  adopted  with  a 
view  to  limiting  the  scope  of  our  inquiry  were  : — 

(1)  To  consider  principles  and,  wherever  possible,  to  avoid 
details. 

(2)  To  avoid  any  attempt  at  inculpating  or  exculpating 
individuals,  or  individual  Boards  of  Guardians. 

(3)  To  accept  as  far  as  possible  the  evidence  and  recom- 
mendations of  recent  or  current  inquiries  into  subjects 
connected  with  our  inquiry. 

10.  Further  we  considered  whether  we  might  properly  expedite  our 
proceedings  by  dividing  ourselves  into  Committees  for  the  purpose  of 
cross-examining  witnesses  on  particular  branches  of  our  subject.  We  did 
not,  however,  propose  to  hear  any  but  the  more  important  witnesses, 
and,  in  view  of  the  gravity  of  the  issues  involved  and  the  intimate 
connection  between  the  various  branches  of  our  subject,  we  deemed  it 
advisable  that  the  oral  evidence  should  be  heard  and  the  cross-examina- 
tion of  witnesses  conducted  by  the  Commission  sitting  as  a whole.  We, 
however,  made  use  of  the  Committee  system  in  every  way  in  which  we 
thought  we  might  legitimately  do  so. 

11.  Order  of  the  inquiry. — Our  reference  included  two  main 
subjects : — 

(1)  The  Poor  Law. 

(2)  Methods  of  meeting  distress  outside  the  Poor  Law. 
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12.  The  latter  of  these  two  divisions  included  the  relief  of  the  un- 
employed, and  it  was  recognised  that,  on  this  subject,  there  was  a wide- 
spread public  wish  that  we  should  come  to  an  early  decision.  On  the 
other  hand  it  seemed  almost  impossible  to  express  an  opinion  on 
measures  confessedly  supplementary  to  the  Poor  Law  until  we  had 
brought  under  our  review  those  defects  in  the  Poor  Law  which  such 
measures  were  intended  to  supplement.  Moreover,  the  Unemployed 
Workmen  Act,  1905,  had  been  passed  only  a few  months  prior  to  our 
appointment. 

13.  It  seemed,  therefore,  advisable  that  we  should  begin  our  investi- 
gation by  taking  up  the  first  part  of  the  reference  relating  to  the 
working  of  the  Poor  Laws,  and  that  we  should  defer  the  inquiry  into 
the  various  means  which  have  been  adopted  outside  of  the  Poor  Laws 
for  meeting  distress  arising  from  want  of  employment.  By  so  doing  we 
allowed  the  authorities  established  under  the  Act  fo  complete  two 
winters’  work  before  receiving  any  large  body  of  evidence  relating  to 
that  part  of  the  reference.  Meanwhile  we  proceeded  systematically 
with  our  review  of  the  Poor  Law  and  of  such  other  methods  of  assisting 
the  poor  either  by. charity  or  voluntary  effort  as  came  under  our  notice 
in  connection  with  the  Poor  Law. 

14.  Information  from  local  bodies,  etc. — The  scope  of  the  inquiry 
and  the  limited  time  at  our  disposal  rendered  it  expedient  to  adopt 
numerous,  and,  where  possible,  concurrent  methods  of  collecting 
information. 

15.  Guardians. — It  was  natural  that  we  should  turn  at  the  outset  to 
the  Local  Authorities  for  guidance  and  information,  and  our  first  step 
was  to  invite  all  Chairmen  of  Boards  of  Guardians  throughout  England 
and  Wales  to  acquaint  us  with  any  serious  defects  which,  in  their 
opinion,  exist  in  the  present  Poor  Law  system,  and  to  suggest  remedies 
for  the  removal  of  such  defects.  Subsequently,  and  from  time  to  time, 
letters  were  sent  to  all  Boards  of  Guardians  stating  that  we  should  be 
happy  to  consider  any  written  representations  that  they  might  wish  to 
make  “ on  important  questions  connected  with  the  Poor  Law.”  Out  of  the 
645  Unions  in  England  and  Wales  on  1st  January,  1906,  replies  have 
been  received  from  439  Chairmen  and  388  Boards  of  Guardians  — 
548  Unions  being  represented  by  the  two  sets  of  replies.  Copies  of 
the  letters  addressed  to  Boards  of  Guardians  and  their  Chairmen, 
together  with  a summary  of  the  replies  received,  will  be  found  in 
the  Appendix. 

16.  Scottish  Parish  Councils. — A letter  similar  to  that  issued  to 
Boards  of  Guardians  was  sent  to  every  Parish  Council  in  Scotland.  A 
summary  of  the  replies  received  will  also  be  found  in  the  Appendix. 

17.  Distress  Committees. — A list  of  questions  as  to  the  working  of 
the  Unemployed  Workmen  Act  was  sent  to  every  Distress  Committee 
in  the  United  Kingdom.  Each  Committee  was  also  invited  to  suggest 
ways  in  which  the  Act  should  be  amended  in  the  event  of  its  renewal. 
The  answers  received  have  been  printed,  and  will  be  found  in  the 
Appendix. 

18.  We  have  also  received  from  Boards  of  Guardians,  Distress  Com- 
mittees, and  other  public  bodies,  as  well  as  from  individuals,  a large 
number  of  representations  with  regard  to  miscellaneous  subjects 
connected  with  our  inquiry. 
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19.  Evidence  from  witnesses. — With  a subject  so  wide  as  that  of  the 
Poor  Laws  and  the  relief  of  distress,  and  with  so  many  persons  of 
experience  qualified  to  express  an  opinion  regarding  it,  the  selection  of 
witnesses  who  should  be  invited  to  furnish  ns  with  oral  evidence  was 
not  infrequently  a matter  of  considerable  difficulty.  Oral  evidence. — 
Moreover,  as  the  inquiry  proceeded  it  soon  became  apparent  that  it 
would  be  impossible,  within  the  limited  time  at  our  disposal,  to  obtain 
by  oral  examination  of  witnesses,  a body  of  evidence  which  could  be 
taken  as  even  approximately  indicative  of  the  views  of  the  country  as  a 
whole,  or  of  those  portions  of  it  from  which  we  felt  that  it  would  be 
specially  desirable  to  receive  evidence.  Written  statements. — -We 
decided,  therefore,  to  invite  a large  number  of  persons  of  experience 
residing  in  different  parts  of  the  country,  to  furnish  us  with  written 
statements  of  evidence  on  all,  or  any,  of  a number  of  subjects  set  forth 
in  a syllabus  which  we  forwarded  to.  .them.  These  invitations  .were 
readily  responded  to,  and,  as  a rule,  it  was  from>  among  the  writers  of 
such  statements  that  we  selected  witnesses  for  oral  examination. 

20.  The  information  contained  in  many  of  these  statements  was  so 
fully  and  clearly  put  before  us  that  we  did  not  think  it  necessary  to 
trouble  the  writers  to  amplify  it  by  piw  poce  examination.  Frequently, 
also,  it  happened  that  the  statements  (some  full  and  others  quite  short), 
although  containing  valuable  material  for  examination,  simply  reiter- 
ated views  that  had  already  been  submitted  to  us  by  a number  of  other 
witnesses ; and  as  our  inquiry  proceeded,  it  was  inevitable  that  aij 
increasing  number  of  statements  should  fall  into  this  category.  The 
exigencies  of  the  situation  compelled  us,  therefore,  to  select  as  oral 
witnesses  the  authors  of  statements  which  contained  either  special 
features  of  interest  or  ambiguities  which  it  was  desirable  to  clear  up. 
We  were  thus  obliged  to  refrain  from  having  before  us  as  oral  witnesses 
the  authors  of  many  written  statements  whom  v/e  should  have  examined 
if  time  had  not  been  so  pressing. 

21.  Representative  character  of  witnesses. — We  have  received  oral 
or  written  evidence  from  : — - 

(1)  The  following  Government  Departments 

(а)  The  Local  Government  Boards  for  England,  Scotland, 
and  Ireland  (including  all  the  General  Inspectors  under  the 
English  Board  and  all  the  General  Superintendents  of  Poor 
under  the  Scottish  Board). 

(б)  The  Board  of  Trade. 

(c)  The  Home  Office. 

(d)  The  War  Office. 

(e)  The  Admiralty. 

(/)The  Board  of  Education. 

(g)  The  Charity  Commission. 

(h)  The  Friendly  Societies  Registry. 

(i)  The  General  Register  Office. 

(j)  The  Post  Office. 

(Ic)  The  General  Board  of  Lunacy  for  Scotland. 

(2)  Representatives  of  the  chief  Poor  Law  and  charitable  associa- 
tions in  England  and  Scotland. 

(3)  .Representatives  of  the  British  Medical  Association. 

(4)  Representatives  of  Trade  Unions,  Friendly  Societies,  and 
Co-operative  Societies. 
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(5)  Large  employers  of  labour. 

(6)  Independent  witnesses  experienced  in  the  theory  and  practice 
of  the  Poor  Law  and  the  relief  of  distress. 

(7)  Representatives  of  Boards  of  Guardians,  Distress  Committees, 
Town  and  County  Councils,  and  other  Authorities,  from  the  follow- 
inof  districts  of  England  and  Wales  : — 

(a)  The  Metropolis. 

(b)  Manchester  and  Liverpool. 

(c)  West  Yorkshire. 

(d)  The  Midlands. 

(e)  South  Wales.  - , 

(/)  North-Eastern  counties. 

(g)  Eastern  counties. 

- (h)  Western  counties. 

(i)  South-W estern  counties. 

(8)  Representatives  of  Parish,  Town,  and  County  Councils  and 
Distress  Committees,  from  the  chief  urban,  rural,  and  insular 
districts  of  Scotland. 

(9)  Representatives  of  Distress  Committees  from  various  towns 
in  Ireland. 

(10)  Eminent  officials  and  experts  in  regard  to  poor  relief  in 
other  countries. 

22.  In  addition  to  our  general  syllabus  of  evidence,  we  submitted  a 
series  of  questions  to  a number  of  political  economists,  employers  of 
labour,  and  other  experts  on  the  effect  of  industrial  conditions  on 
unemployment.  The  replies  of  these  gentlemen  have  been  included  in 
the  Appendix. 

23.  Altogether  we  have  held  209  meetings,  of  which  159  have  been 
spent  in  hearing  evidence.  We  have  examined  452  witnesses,  and  the 
questions  answered  orally  exceed  100,000  in  number.  We  have,  in 
addition,  received  statements  of  evidence,  or  replies  to  questions  as 
above  described,  from  about  900  persons  who  have  not  been  examined 
orally. 

24.  Relative  importance  of  oral  and  non-oral  evidence. — We  ought 
perhaps  to  offer  here  a few  words  of  explanation  in  regard  to  the 
relative  importance  of  the  oral  and  written  evidence  above  described. 
Broadly  speaking,  the  oral  evidence  has  been  subjected  to  the  test  of 
cross-examination,  and  the  written  evidence  has  not.  A prima  facie 
presumption,  therefore,  arises  in  favour  of  the  oral  evidence.  But  it 
must  be  remembered  that,  for  reasons  already  explained,  the  evidence 
of  many  eminent  and  expert  witnesses  is  confined  to  their  written 
statements,  and  that  we  had  no  opportunity  of  orally  examining  them. 
Moreover,  even  when  we  cross-examined  a witness,  we  accepted  his 
written  statement  as  his  evidence-in-chief ; and  though  in  many  cases 
a very  large  number  of  questions  were  put  to  the  witness,  the  questions 
by  no  means  invariably  covered  all  the  points  set  out  in  the  statement. 
In  no  case  did  we  recall  a witness  whose  evidence  seemed  to  be  contro- 
verted by  another  witness.  We  had  no  power  to  impose  an  oath  or 
other  searching  test  of  credibility.  Our  cross-examination  was  there- 
fore in  the  main  directed  towards  either  explaining  inconsistencies, 
filling  up  lacunse,  or  substantiating  and  developing  particular  points  in 
the  written  statements. 
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25.  On  the  other  hand,  in  regard  to  the  written  evidence,  it  should  be 
pointed  out  that  the  witness  in  each  case,  when  writing  his  statement 
of  evidence,  was  aware  that  he  might  be  summoned  to  be  cross- 
examined  on  that  statement,  and  in  our  letters  inviting  the  statement 
of  evidence,  we  impressed  upon  the  writers  that  “ in  all  cases  an 
expression  of  opinion  should  be  accompanied  by  an  indication  of  the 
facts  upon  which  such  opinion  is  based.” 

26.  In  our  opinion,  therefore,  the  value  both  of  our  oral  and  written 
evidence  consists  rather  in  its  cumulative  effect  than  in  the  idiosyn- 
crasies of  individual  assertion,  and  when  these  are  eliminated  we  believe 
that  there  will  be  found  a mass  of  sober  and  well-considered  opinion 
susforestive  and  on  the  whole  consistent. 

c5o 

27.  Inquiries  hy  Investigators,  etc. — Certain  aspects  of  the  subject 
matter  referred  to  us  seemed  to  require  for  their  elucidation  a personal 
and  local  investigation  in  typical  districts,  which  we  could  not  ourselves 
undertake.  From  time  to  time,  therefore,  we  appointed  a number  of 
“ Special  Investigators”  who  have  furnished  us  with  a series  of  valuable 
reports  on  the  subjects  of  inquiry  entrusted  to  them.  The  matters 
inquired  into,  and  the  names  of  the  Investigators  appointed  to  make 
the  inquiries,  are  as  follows : — 


Subject. 


Investigators. 


1.  The  relation  of  industrial  and  sanitary  conditions  to 

pauperism  : 

(а)  In  certain  parts  of  London  ; and 
{h)  In  various  typical  provincial  towns. 

2.  The  effect  of  outdoor  relief  on  wages  and  the  conditions 

of  employment  in  certain  JUnions  : — 

{a)  In  London  ; and 
(fe)  In  the  provinces. 

3.  The  effect  of  outdoor  relief  on  wages  and  the  conditions 

of  employment  : — 

{a)  In  certain  rural  Unions  in  Shropshire  ; 

(б)  In  certain  rural  Unions  in  the  counties  of  Suffolk 

and  Cambridge  ; 

(c)  In  certain  Unions  in  South  Wales  ; i 

{d)  In  certain  parishes  in  Scotland  ; and  I 

(e)  In  Belfast.  i 

4.  The  effects  of  employment  or  assistance  given  to  the  | 

“ Unemployed  ” since  1886  as  a means  of  relieving  dis-  | 
tress  outside  the  Poor  Law  ; in  London  and  generally  i 
throughout  England  and  Wales.  j 

5.  The  effects  of  employment  or  assistance  given  to  the  | 

“ Unemployed”  since  1886  as  a means  of  relieving  dis-  | 
tress  outside  the  Poor  Law  in  Scotland.  I 

6.  The  effects  of  employment  or  assistance  given  to  the  * 

“ Unemployed  ” since  1886  as  a means  of  relieving  dis-  I 
tress  outside  the  Poor  Law  in  Ireland.  I 

7.  Boy  labour  in  London  and  certain  other  typical  towns. 

8.  The  methods  and  results  of  the  present  system  of  ad-  i 

ministering  indoor  and  outdoor  Poor  Law  medical 
relief  in  certain  Unions  in  England  and  Wales.  i 

9.  The  administrative  relations  of  charity  and  the  Poor  ' 

Law  ; and  the  extent  and  the  actual  and  potential  | 
utility  of  endowed  and  voluntary  charities  : — j 

(a)  In  certain  towns  and  rural  Unions  in  England  ; and  ! 
{b)  In  certain  towns  and  parishes  in  Scotland.  i 


Mr.  A.  D.  Steel-Maitland, 
and  Miss  Rose  E. 
Squire. 

Mr.  Thomas  Jones,  and 
Miss  Constance  Wil- 
liams. 

Mr.  Thomas  Jones. 


Mr.  Cyril  Jackson,  and 
Rev.  J.  C.  Pringle. 


Rev.  J.  C.  Pringle. 


Mr.  Cyril  Jackson. 


Mr.  Cyril  Jackson. 
Dr.  J.  C.  McVail. 


Mr.  A.  C.  Kay,  and 
Mr.  H.  V.  Toynbee. 
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Subject. 


Investigators. 


10.  The  condition  of  the  children  who  are  in  receipt  of  the  i Dr.  Ethel  M.  N.  Williams. 

various  forms  of  Poor  Law  relief  in  certain  Unions  in  | 

London  and  in  the  provinces. 

11.  The  condition  of  the  children  who  are  in  receipt  of  the  j Dr.  C.  T.  Parsons. 

various  forms  of  Poor  Law  relief  in  certain  parishes  in  ! 

Scotland.  j 

12.  A comparison  of  the  physical  condition  of  “ordinary”  j Dr.  C.  T.  Parsons. 

paupers  in  certain  Scottish  poorhouses  with  that  of  I 
the  able-bodied  paupers  in  certain  English  workhouses  j 
and  labour  yards. 

13.  The  effect  of  the  refusal  of  out-relief  on  the  applicants  I Miss  G.  Harlock. 

for  such  relief  : — ! 

(a)  In  Bradford  ; and  j 

(b)  In  certain  Unions  in  London  and  in  the  provinces.  : 

14.  The  overlapping  of  the  work  of  the  voluntary  general  j Miss  Norah  B.  Roberts. 

hospitals  with  that  of  Poor  Law  medical  relief  in  j 
certain  districts  of  London.  i 


28.  As  regards  the  status  of  the  Special  Investigators,  it  was  our 
intention  that  while  on  the  one  hand  they  should  be  persons  of  skill 
and  tact,  reporting  to  us  on  particular  congeries  of  difficult  facts,  yet 
on  the  other  hand  their  position  should  not  be  quite  analogous  to  that 
of  the  Assistant  Commissioners  to  the  Royal  Commission  of  1832.  To 
these  Assistant  Commissioners  was  practically  delegated  the  whole 
responsibility  for  collecting  the  evidence  upon  which  the  Royal  Com- 
mission should  report.  We  felt  that  public  opinion  would  not  support 
us  in  so  extensive  a delegation  of  our  responsibilities.  Our  purpose 
was  to  utilise  the  services  of  our  Investigators  in  collecting  preliminary 
evidence  for  us,  and  in  indicating  where  further  evidence  might  be 
obtained ; but  we  felt  that  in  all  cases  it  was  our  duty  to  supplement 
and  test  by  evidence  of  our  own  the  evidence  laid  before  us  by  them. 
Accordingly  some  reference  should  here  be  made  to  their  general 
instructions,  a copy  of  which  will  be  found  in  the  Appendix. 

29.  They  were  instructed  “ to  collect,  classify,  and  summarise  evidence 
on  the  subject  into  which  they  were  appointed  to  inquire,  and  subsequently 
to  embody  the  results  of  their  inquiry  in  a Report  to  the  Commission.’' 
They  were  also  informed  that  they  “ should,  as  far  as  possible,  obtain 
their  information  by  personal  observation  and  inquiry,  and  by  examina- 
tion of  documents”  ; that  “it  should  in  all  cases  be  a fundamental  part 
of  their  investigation  to  see  and  observe  for  themselves  the  facts 
connected  with  their  subject  as  distinguished  from  merely  receiving 
statements  about  the  facts”;  and  that  “wherever  practicable,  the 
statements  of  individuals  should  be  corroborated  by  personal  observa- 
tion on  the  part  of  the  investigators  of  the  facts  alleged  and  by  their 
own  inspection  of  such  documentary  proof  as  is  available.”  The 
Special  Investigators  were  further  instructed  to  draw  up  their  Reports 
in  two  parts,  the  first  part  to  contain  statements  of  the  facts  as  ascer- 
tained by  them,  and  the  second  part  such  conclusions  as  might  properly 
be  drawn  from  the  facts  so  ascertained. 

30.  In  so  extended  and  difficult  an  inquiry  it  is  hardly  to  be  expected 
that  these  Reports  will  pass  unchallenged  on  one  point  or  another.  But 
in  view  of  the  precautions  taken  by  us  to  ensure  that  the  information 
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obtained  by  the  Special  Investigators  should  be  collected  in  a scientific 
manner,  and  should  be  duly  authenticated,  we  have  confidence  in 
accepting  generally  the  statement  of  facts  which  they  have  submitted 
to  us.  We  have  also  frequently  accepted  the  conclusions  which  the 
Investigators  have  drawn  from  the  facts,  but  occasionally,  in  the  light 
of  fuller  knowledge,  we  have  felt  it  our  duty  to  differ  from  them. 

31.  It  is  only  just  to  the  Investigators  to  explain  that  the  conditions 
under  which  we  worked  compelled  us,  in  the  case  of  each  inquiry,  to  fix 
a definite  period  by  which  it  should  be  completed,  although  some  of  the 
wider  subjects  might  well  have  engaged  the  attention  of  an  Investigator 
for  a much  longer  period  of  time  than  we  could  allow.  Moreover,  on 
some  subjects,  direct  evidence  was  not  easily  obtainable.  Great  dis- 
crimination was,  therefore,  required  on  the  part  of  the  Investigators  to 
pursue  only  those  lines  of  investigation  which  would  yield  the  most 
profitable  results.  Subject  to  these  reservations,  we  think  that  their 
reports  bear  witness  to  the  care,  zeal,  and  ability  with  which  the 
inquiries  have  been  carried  out,  and  we  feel  that  the  Commission  and 
the  nation  are  indebted  to  them  for  their  patient  and  difficult 
researches. 

82.  In  the  course  of  our  inquiries  we  found  that  we  had  no  statistical 
data  to  enable  us  to  form  an  opinion  as  to  whether  the  earnings  of  the 
labouring  classes  are  sufficient  to  enable  them  unaided  to  make  provision 
for  the  ordinary  contingencies  of  life.  With  the  object  of  throwing 
some  light  upon  this  question  we  obtained  the  services  of  Mr.  T.  G. 
Ackland,  Mr.  George  King,  and  Mr.  F.  G.  P.  Neison,  all  of  whom  are 
Fellows  of  the  Institute  of  Actuaries,  for  the  purpose  of  carrying  out 
an  actuarial  inquiry  into  the  cost  of  insurance  against  the  risk  of  the 
various  misfortunes  which  tend  to  drive  persons  to  seek  assistance 
from  the  Poor  Law,  e.g.,  unemployment  and  sickness  of  themselves  and 
of  those  dependent  on  them.  We  have  to  express  our  appreciation  of 
the  great  obligation  under  which  these  gentlemen  have  placed  us  by 
their  kindness  in  undertaking  the  inquiry  and  furnishing  us  with 
valuable  reports  on  a subject  in  regard  to  which  no  trustworthy  infor- 
mation was  available.  Their  reports  have  been  printed  and  will  be 
found  in  the  Statistical  Appendix.  (Part  XVI.) 

38.  Representations  having  been  made  to  us  that  pauperism  varies 
considerably,  not  only  in  different  parts  of  the  country,  but  also  in 
different  parts  of  the  same  Union  or  parish,  we  asked  Mr.  E.  J.  Mott, 
the  Clerk  to  the  Guardians  of  the  Fulham  Union,  if  he  would,  with  the 
assistance  of  the  relieving  officers  for  the  parish,  prepare  and  furnish  us 
with  a map  of  the  parish  showing  the  situation  of  the  residence  of  each 
out-relief  case  and  of  the  previous  residence  of  each  in-relief  case.  This 
he  readily  assented  to,  and  the  map,  with  the  observations  of  the 
relieving  officers  concerning  it,  was  then  submitted  to  Dr.  J.  C.  Jackson, 
the  Medical  Officer  of  Health  for  the  Borough  of  Fulham,  who  furnished 
further  information  upon  the  character  of  the  houses  included  in  the 
areas  in  which  pauperism  is  most  prevalent.  We  are  therefore  under  a 
deep  obligation  to  these  gentlemen  for  the  inquiries  which  they  were 
good  enough  to  undertake  on  our  behalf.  The  results  of-  the  inquiry 
have  been  printed  and  will  be  found  in  the  Statistical  Appendix. 
(Part  XVII.) 

34.  Visits. — In  order  that  we  might  compare  the  different  methods 
of  poor  relief  adopted  by  various  Boards  of  Guardians,  and  at  the  same 
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time  obtain  a more  intimate  knowledge  of  social  and  industrial  con- 
ditions in  various  parts  of  the  country,  we  paid  a large  number  of  visits 
to  Unions  in  different  parts  of  England  and  Wales.  After  having 
received  the  written  statements  of  evidence  from  a district,  our  general 
practice  was  to  visit  it,  and,  thereafter,  to  examine  the  witnesses  whom 
we  had  invited  to  give  evidence  respecting  it.  In  each  district  we 
formed  ourselves  into  small  Committees  for  the  purpose  of  visiting 
institutions.  This  enabled  us  to  cover  a good  deal  of  ground  in  a 
limited  time.  We  endeavoured,  where  practicable,  to  attend  meetings 
of  Boards  of  Guardians,  Relief  Committees,  and  Distress  Committees. 
We  interviewed  as  many  of  the  local  Poor  Law  guardians  and  officials 
as  possible.  We  visited  workhouses,  labour  yards,  infirmaries.  Poor 
Law  schools,  cottage  and  scattered  homes  for  children,  and  other  Poor 
Law  institutions.  We  also  took  the  opportunity  of  seeing  at  their  own 
homes  persons  in  receipt  of  outdoor  relief  and  boarded-out  children. 
For  the  purpose  of  comparing  Poor  Law  with  charitable  or  other 
methods  of  relieving  poverty  and  distress,  we  visited  a large  number 
of  miscellaneous  institutions  such  as  voluntary  hospitals,  orphanages, 
reformatories,  industrial  schools,  prisons,  labour  colonies,  lunatic  asylums, 
homes  for  the  aged,  institutions  for  the  blind,  the  deaf  and  dumb,  etc. 
We  also  attended  meetings  of  various  branches  of  the  Charity  Or- 
ganisation Society.  We  paid  similar  visits  in  Scotland  and  Ireland. 
Altogether,  in  the  course  of  our  inquiry,  we  have  visited  about  200 
Unions  in  England  and  Ireland,  and  50  parishes  in  Scotland ; we 
have  attended  about  160  meetings  of  local  bodies,  and  visited  some  400- 
institutions. 

35.  The  printed  reports  of  these  visits  will  be  found  in  the  Appendix. 
We  attach  considerable  importance  to  them,  for  although,  as  will  be 
gathered  on  perusal,  they  are  mostly  informal  accounts  of  visits  com- 
piled from  rough  notes  jotted  down  i7i  sitit,  and  intended  primarily  for 
circulation  among  ourselves  only,  yet  they  are  the  actual  evidence  of 
our  eyes  and  ears,  and  very  frequently  we  were  thus  enabled  to 
appreciate  the  evidence  of  witnesses.  Moreover,  in  the  aggregate,  they 
furnish  a fairly  complete  picture  of  the  Poor  Law  administration  as 
we  found  it,  here  full  of  blemishes,  there  with  striking  excellences, 
and  there  again  most  depressingly  mediocre.  We  have,  therefore, 
thought  it  right  to  publish  these  reports  with  our  other  evidence;  but 
at  the  same  time,  as  the  information  they  contain  was  often  given  to  us 
informally  and  in  our  capacity  as  visitors,  we  have  by  striking  out 
names  concealed  the  identity  of  the  particular  places  and  people  to 
which  the  reports  relate.  These  reports  are  the  most  graphic  evidence 
we  have  of  the  actual  working  of  the  Poor  Law. 

36.  A small  Committee  of  our  members  have  visited  certain  labour 
colonies  in  Belgium,  Holland,  Germany,  and  Switzerland,  and  inquired 
into  the  administration  of  relief  in  Hamburg.  Their  report  will  be 
found  in  the  Appendix. 

37.  Foreign  Poor  Law  systems. — In  addition  to  the  evidence  sub- 
mitted to  us  by  various  witnesses  regarding  the  methods  of  public 
relief  or  assistance  in  other  countries,  we  have  obtained  information 
from  officials  and  other  accredited  persons  residing  in  Australia,  in  New 
Zealand,  in  Canada,  in  several  European  countries,  and  in  the  United 
States.  This  information  was  received  in  answer  to  two  series  of 
questions  drawn  up  by  us  and  transmitted  to  these  Colonies  and 
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countries  through  the  medium  of  the  Colonial  and  Foreign  Offices. 
One  series  of  questions  dealt  with  the  relief  of  the  poor  generally,  and 
the  other  more  particularly  with  the  methods  adopted  for  supplying 
poor  persons  with  medical  assistance.  The  replies  have  been  annotated 
and  classified.  Some  of  the  more  important  foreign  Poor  Laws  and 
regulations  have  been  translated,  and  memoranda  have  been  prepared 
explaining  the  chief  features  of  the  various  systems.  This  informa- 
tion is  printed  in  a separate  volume,  which  contains  also  a memoran- 
dum as  to  the  preparations  for  famine  relief  and  its  administration  in 
India. 

38.  Statistical  inquiries. — With  regard  to  the  classes  of  persons 
relieved  by  the  Poor  Law  Authorities,  we  found  it  necessary  to  obtain 
fuller  statistical  information  than  was  supplied  by  the  published  official 
returns.  We  therefore  undertook  two  special  statistical  inquiries.  One 
was  a census  of  the  persons  relieved  in  every  Poor  Law  area  in  the 
United  Kingdom  on  March  31st,  1906.  This  census  states  the  number 
of  those  persons,  their  sex,  age,  physical  condition,  and  occupation  or 
former  occupation,  if  any  ; the  manner  of  their  relief,  whether  it  be 
outdoor  or  indoor ; if  it  be  outdoor,  whether  it  is  medical  relief  only, 
and  if  indoor,  in  what  class  of  institution  the  person  is  maintained. 
The  other  inquiry  was  designed  to  collect  statistical  information  from 
certain  selected  TJnions  as  to  the  nature  of  the  diseases  from  which  sick 
paupers  are  suffering.  The  results  of  these  two  inquiries  have  been 
tabulated,  and  are  printed  in  the  Statistical  Appendix  with  prefatory 
memoranda. 

39.  While  the  census  of  pauperism,  above  referred  to,  supplied  us 
with  much  valuable  information — a great  deal  of  which  was  comparable 
with  the  available  statistics  of  pauperism — it  gave  us  only  the  results 
of  a day  count.  In  this  respect  it  failed,  as  do  nearly  all  the  published 
statistics,  to  provide  any  measure  or  analysis  of  the  total  volume  of 
pauperism  dealt  with  during  a definite  period.  The  weakness  of  a day 
count  lies  in  this,  that  it  cannot  distinguish  sufficiently  between  those 
relieved  continuously  and  those  relieved  only  occasionally,  and  that  it 
fails  to  record  those  persons  whose  relief  fell  wholly  within  the  interval 
between  two  day  counts.  We  made  representations  to  this  effect,  to 
the  Local  Government  Boards  of  England  and  Wales,  Scotland,  and 
Ireland,  and  they  moved  for  returns  relating  to  their  respective  countries, 
showing  the  total  nuniberof  persons  relieved  during  the  course  of  twelve 
months,  and  the  periods  and  recurrence  of  their  relief.  These  returns 
have  now  been  published  as  Parliamentary  Papers,  and  the  results  are 
also  included  in  the  Statistical  Appendix. 

40.  Other  statistical  returns  which  we  have  obtained  give  particulars 
as  to  : — 

(a)  The  extent  to  which  Boards  of  Guardians  in  England  and 
Wales  were  on  January  1st,  1908,  exercising  the  rights  of  parents 
over  children  adopted  under  the  Poor  Law  Acts  of  1889  and 
1899. 

(h)  The  number  of  young  persons  assisted  by  Boards  of  Guardians 
in  England  and  Wales  during  the  period  devoted  to  the  acquisition 
of  a trade,  so  far  as  that  period  fell  within  the  year  1907. 

(c)  The  extent  to  which  paupers  were  removed  from  one  Union 
in  England  and  Wales  to  another  during  1907. 

(d)  The  work  and  cost  of  labour  colonies. 
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41.  The  Local  Government  Board  for  England  has  furnished  us  with 
an  elaborate  return  showing  the  extent  to  which  Boards  of  Guardians 
have,  since  1886,  resorted  to  exceptional  measures  for  the  relief  of 
distress  arising  from  want  of  employment. 

42.  The  Scottish  Local  Government  Board  has  furnished  returns 
as  to  : — 

(а)  The  extent  to  which  in  certain  typical  parishes  persons  are 
relieved  from  the  payment  of  rates  on  the  ground  of  poverty. 

(б)  The  extent  to  which  compounding  for  rates  prevails  in  such 
parishes. 

(c)  The  classes  of  persons  assisted  out  of  the  ordinary  church 
door  collections  in  parish  churches  in  Scotland. 

(cZ)  The  proportion  of  electors  who  voted  at  the  Parish  Council 
elections  of  1907.  (This  return  was  published  as  a Parliamentary 
return.) 

43.  Parochial  inquiry. — Through  the  courtesy  of  the  Archbishops 
of  Canterbury  and  York,  the  Bishops  of  the  various  dioceses  in  England 
and  Wales,  and  the  Moderator  of  the  General  Assembly  of  the  Church 
of  Scotland,  we  were  enabled  to  secure  the  appointment  of  small 
committees  of  most  of  the  Diocesan  Conferences  and  of  the  General 
Assembly  of  the  Church  of  Scotland  to  carry  out  an  inquiry  in  each 
parish  of  Great  Britain  (on  lines  similar  to  those  adopted  in  an  inquiry 
which  had  already  been  undertaken  in  the  Diocese  of  Winchester) 
regarding  inter  alia  : — 

(1)  The  extent  and  causes  of  poverty. 

(2)  The  question  whether  poverty  is  or  is  not  increasing  in 
intensit}'. 

(3)  The  method  of  administering  charitable  assistance. 

(4)  The  questions  whether  and  to  what  extent  there  is  over- 
lapping of  relief  between  voluntary  agencies,  and  between  these 
and  the  Poor  Law,  and  if  so,  what  steps  were  taken  to  pre- 
vent it. 

(5)  The  question  whether  any  appreciable  amount  of  distress  is 
due  to  : — 

(а)  Reluctance  on  the  part  of  destitute  persons  to  apply  for 

poor  relief  ; and 

(б)  The  inadequacy  of  the  relief  granted  by  the  Poor  Law 

authority. 

44.  The  reports  of  the  various  inquiries  will  be  found  in  the  Appendix. 
They  are  based  on  the  replies  of  the  parochial  clergy,  and  give  us  an 
interesting  account  of  the  condition  of  different  parts  of  the  country  in 
respect  to  poverty.  The  reports  also  contain  independent  and  valuable 
criticisms  of  the  efficacy  of  the  existing  methods  and  agencies  for 
relieving  distress.  In  making  use  of  these  reports  it  should,  however, 
be  observed  that  the  terms  used  in  the  questions  to  the  clergy  were  not 
identical  in  all  dioceses,  and  in  some  cases  were  rather  indefinite. 
Hence,  a different  interpretation  may  not  infrequently  have  been  placed 
upon  them  by  different  clergymen.  This  especially  applies  to  such 
questions  as  deal  with  the  intensity  of  poverty  in  the  parish,  and  the 
adequacy  of  the  relief  given  by  the  Poor  Law  Authorities,  in  regard 
to  both  of  which  no  precise  definition  would  be  applicable.  But  with 
these  slight  qualifications  the  reports  of  the  parochial  inquiries  form  a 
most  valuable  body  of  independent  local  evidence  which  may  be  used 
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for  the  purpose  of  correcting  the  point  of  view  of  those  actually 
engaged  in  the  local  Poor  Law  administration. 

45.  At  our  suggestion  the  Local  Government  Board  for  England  very 
kindly  undertook  to  conduct,  by  means  of  certain  of  their  General 
Inspectors,  an  inquiry  into  the  condition  of  the  outdoor  poor  in  certain 
districts  of  England  and  Wales.  Their  Reports  will  be  found  in  the 
Appendix. 

46.  Memoranda  by  Government  Departments. — The  Board  of 
Trade  have  furnished  us  with  a series  of  very  valuable  Memoranda 
dealing  with  : — 

(1)  The  method  of  compilation  of  the  Board  of  Trade  percentages 
of  unemployed,  and  the  extent  to  which  they  may  be  taken  as  a 
measure  of  unemployment. 

(2)  Amount  of  time  lost  by  workpeople  through  want  of  employ- 
ment, and  other  causes. 

(3)  Cyclical  trade  depressions. 

(4)  The  numbers  of  wage-earners  grouped  according  to  wages 
earned,  and  an  account  of  the  movements  in  the  wages  in  certain 
groups  of  industries,  and  in  the  cost  of  living  over  a period  of 
twenty  years. 

(5)  The  extent  to  which  female  labour  has  displaced  adult  labour 
in  the  last  twenty  years. 

(6)  Seasonal  industries  and  industries  carried  on  by  casual  labour, 
and  the  number  of  persons  employed  by  railway  companies,  gas, 
water,  and  tramway  companies  and  undertakings. 

(7)  Country-born  men  in  large  towns. 

(8)  Emigration  from  the  United  Kingdom. 

(9)  Alien  immigration. 

(10)  Labour  bureaux. 

(11)  The  growth  of  Trade  Unions,  with  particular  reference  to 
the  payment  of  unemployed  benefit. 

(12)  Insurance  against  unemployment  in  foreign  countries. 

(13)  Labour  colonies  on  the  Continent. 

47.  The  Local  Government  Boards  of  England,  Scotland  and  Ireland, 
the  Home  Office,  the  Colonial  Ofiice,  the  Foreign  Office,  the  War  Ofiice, 
the  Admiralty,  the  Civil  Service  Commissioners,  the  Board  of  Educa- 
tion, the  Registrar-General  for  England,  the  Chief  Registrar  of  Friendly 
Societies,  the  Charity  Commissioners,  and  the  Post  Office  have  all 
assisted  us  by  supplying  a number  of  Memoranda,  etc.,  on  miscellaneous 
subjects,  and  have  placed  at  our  disposal  other  facilities  which  have 
enabled  us  to  obtain  information  with  reference  to  the  subject-matter  of 
our  Inquiry. 

48.  Lastly,  we  have  to  express  our  sense  of  gratitude  : — 

(1)  To  the  Boards  of  Guardians  throughout  England  and  Ireland, 
the  Parish  Councils  throughout  Scotland,  the  Distress  Committees, 
and  other  bodies  throughout  the  country  for  the  courtesy  with 
which  they  have  invariably  received  us  at  their  meetings,  and  for 
the  readiness  with  which  they  have  facilitated  our  inquiries  either 
by  providing  us  with  information  or  by  allowing  us  to  visit  the 
various  institutions,  etc.,  within  their  control ; and 

(2)  To  the  many  thousands  of  local  officials,  members  of  Local 
Boards,  and  others,  who  have  supplied  us  or  our  Investigators  with 
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information,  often  at  the  cost  of  much  time  and  trouble.  Without 
their  assistance  and  hearty  co-operation  we  could  not  have  carried 
through  our  long  and  arduous  inquiry. 

49.  Inquiries  hy  individual  Commissioners. — We  are  also  indebted 

to  some  of  our  members  for  reports  and  memoranda  which  they  have 
submitted  to  us.  The  following  reports  and  memoranda  have  been 
received: — ■ 

(1)  From  Mr.  Loch  : — • ■ 

Poor  Relief  during  the  period  1601-1834. 

(2)  From  Professor  Smart : — 

The  Report  of  the  Commission  of  1882. 

The  Principles  of  the  Poor  Law  Amendment  Act  of  1834. 

The  Poor  Law  Commissioners,  1834-1847. 

The  Poor  Law  Board,  1847-1871. 

The  First  Six  Years  of  the  Local  Government  Board — the 
Crusade  against  Outdoor  Relief. 

The  History  of  the  Scots  Poor  Laws  prior  to  1845. 

(3)  From  Mrs.  Webb: — 

The  Policy  of  the  Central  Authority  from  3 834  to  1907.  ^ 

The  Medical  Services  of  the  Poor  Law  and  the  Public  Health 
Departments  of  English  Local  Government  in  their  relation  to 
each  other,  to  the  public,  and  to  the  prevention  and  cure  of 
disease. 

The  History  of  Poor  Law  Administration  in  Bradford,  1838- 
1906. 

The  History  of  Poor  Law  Administration  in  Poplar,  1837- 
1906. 

We  are  much  indebted  to  the  Right  Hon.  Charles  Booth  for  an 
elaborate  analysis  of  the  Poor  Law  statistics  and  for  the  preparation  of 
various  tables,  charts,  and  maps,  which  were  especially  helpful  to  us  in 
the  early  stages  of  our  inquiry,  and  have  been  of  the  utmost  value  to 
us  in  the  preparation  of  our  Report. 

50.  We  are  far  from  contending  that  the  information  obtained  by  us 
is  complete,  or  that  our  researches  have  been  in  all  cases  exhaustive. 
On  certain  subjects  we  soon  obtained  evidence  sufficient  for  the  purpose 
of  our  Report,  but  we  felt  that  there  was  much  more  which  might,  from 
a sociological  standpoint,  be  advantageously  diagnosed,  especially  where 
the  inquiry  related  to  changes  in  our  industrial  methods  and  system. 
Again,  we  found  that  it  was  impossible  to  exclude  subjects  which  at 
first  sight  seemed  outside  the  terms  of  our  reference,  and  so  we  were 
compelled  to  extend  somewhat  widely  our  search  for  evidence  and 
information.  Our  difficulty  was  not  only  to  decide  where  to  begin,  but 
where  to  end  such  investigations.  Though  some  of  the  evidence  is 
extravagant,  much  of  it  controversial  and  contradictory,  and  a good 
deal  of  it  based  on  impressions  rather  than  experience,  yet  we  may 
fairly  claim  that,  through  the  procedure  and  methods  adopted,  we 
have  accumulated  a unique  mass  of  information  relating  to  the  con- 
dition and  environment  of  those  who  seek  public  relief  or  who  are 
unable  to  maintain  themselves  out  of  their  own  resources.  The  evidence 
thus  obtained  cannot  fail  to  be  of  use  in  promoting  legislative  mea- 
sures and  administrative  reforms,  and  we  hope  that  where  it  is  incom- 
plete it  may  lead  to  yet  further  inquiries  into  social  and  industrial 
problems. 
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51.  Finally,  we  would  express  to  Your  Majesty  our  deep  sense  of  the 
loss  which  we  have  sustained  in  the  death  of  the  late  O’Conor  Don,  and 
more  recently  by  the  resignation  of  Mr.  Charles  Booth.  In  the  O’Conor 
Don  we  lost  a colleague  of  ripe  experience  and  wide  administrative 
knowledge.  To  Mr.  Charles  Booth  we  are  indebted  not  only  for  con- 
tinual assistance  in  our  difficulties  and  in  the  examination  of  witnesses, 
but  also,  as  we  have  above  indicated,  for  a most  valuable  body  of 
statistics  which,  at  his  own  expense,  he  compiled  for  our  information 
and  enlightenment.  We  deeply  regret  that  towards  the  end  of  our 
inquiry  illness  should  have  deprived  us  of  a colleague  whose  guidance 
and  counsel  had  been  so  valuable  to  us  in  all  our  proceedings,  and  whose 
name  carries  so  much  weight  with  the  public,  and  we  trust  that  freedom 
from  the  responsibility  of  this  very  arduous  inquiry  will  materially 
assist  towards  his  complete  restoration  to  health. 

52.  The  description  and  criticism  of  the  Poor  Law  system  contained 
in  the  following  Chapters  refer  solely  to  England  and  Wales.  We  have 
considered  it  expedient  to  deal  with  Scotland  and  with  Ireland  in 
separate  reports,  which  we  intend  to  present  to  Your  Majesty  subse- 
quently. 


29 


PART  II. 


STATISTICAL  SURVEY  OP  POOR  LAW  PROBLEMS. 


TABLE  OF  CONTENTS. 

Page. 

Numbers  relieved  as  shown  by  Day  Counts  - --  --  --30 

Number  relieved  during  a Year 31 

Number  of  Adults  and  Children  relieved .-  - - 31 

Classification  of  Pauperism  by  Age 33 

Methods  of  Relief  - 34 

Changes  in  Number  of  Paupers 35 

Cycles  of  Pauperism 36 

Movement  in  Pauperism  37 

Changes  in  Numbers  at  Different  Ages  - --  --  --  -38 

Occupations  or  former  Occupations  of  Persons  relieved  -----  39 

Period  and  Recurrence  of  Relief  40 

Period  and  Recurrence  of  Indoor  and  Outdoor  Relief 43 

Cost  of  Relief  44 

Increase  in  Cost  of  Indoor  Relief 45 

Cost  of  In-maintenance 46 

Cost  of  Remuneration  of  Poor  Law  Officials 47 

Debt  Charges  and  Capital  Cost  of  Institutions --47 

Cost  of  Out-relief 49 

Inter-relation  of  Indoor  and  Outdoor  Relief 50 

Review  of  Growth  of  Expenditure 51 

Distribution  of  Pauperism 52 

Urban  and  Rural  Pauperism 53 

Widows 56 

The  Aged ----  ---58 

Children 62 

The  Able-bodied 65 

The  Sick 67 

Casual  Paupers 70 

Ineffectiveness  of  Expenditure  on  Education  in  reducing  Pauperism  - - 72 

Movement  in  Wages 73 

Changes  in  Cost  of  Living 74 

Development  of  Thrift 75 

Ineffectiveness  of  Public  Health  Expenditure  in  reducing  Pauperism  - - 75 

Decrease  in  Death  Rate 77 

Illegitimacy 77 

Conclusion 78 


PART  II. 


30 

PART  II. 


STATISTICAL  SURVEY  OP  POOR  LAW  PROBLEMS. 

1.  Object  of  chapter. — The  object  of  this  chapter  is  to  show  statisti- 
cally the  dimensions  of  the  problems  with  which  we  are  called  upon  to 
deal,  the  statistical  changes  which  have  taken  place  in  those  problems, 
and  the  extent  to  which  the  existing  system  of  administration  has 
succeeded  or  failed  as  shown  by  statistics. 

Numbers  Relieved  as  shown  by  Day  Counts. 

2.  Statistics  regularly  obtained. — For  many  years  the  statistics 
regularly  obtained  of  the  number  of  persons  receiving  poor  relief  have 
shown  the  number  in  receipt  of  relief  on  a given  day.  The  days  selected 
have  been  January  1st  and  July  1st  in  each  year,  and  the  numbers 
relieved  on  these  days  are  analysed  in  considerable  detail.  Statistics 
have  also  been  obtained  for  many  years  of  the  numbers  relieved  on  a 
certain  day  in  each  week,  but  these  are  not  shown  in  the  same  detail, 
and  they  have  been  compiled  upon  a slightly  different  basis.  These 
weekly  returns  show  that  pauperism  fluctuates  with  the  seasons,  being 
highest  in  the  winter  and  lowest  in  the  .summer,  and  that  at  the  time 
of  the  July  count  pauperism  is  generally  at  Its  lowest  ebb,  but  that  at 
the  time  of  the  January  count  pauperism,  though  on  the  upward  grade, 
has  not  then  reached  its  maximum  for  the  winter  season.  The  highest 
point  is  generally  reached  towards  the  end  of  February.  (See  accom- 
panying Diagram  A.) 

3.  Total  number  of  persons  relieved. — According  to  the  latest  of  the 
half-yearly  returns  the  number  of  persons  relieved,  distinguishing  the 
insane  and  casuals,  was  as  follows  ; — ^ 


— 

1st  July,  1907. 

! 

1st  January,1908.. 

Insane  paupers  in  Asylums,  Workhouses,  &c., 
&c.,  and  in  receipt  of  outdoor  relief  - 

111,074 

112,690 

Casual  paupers 

11,408 

17,083 

All  other  classes  of  paupers*  - - - - 

745,794 

798,898 

Total* 

868,276 

! 

1 928,671 

! 

4.  Proportion  of  persons  relieved  to  population. — These  figures  will 
convey  some  idea  of  the  dimensions  of  the  inquiry  entrusted  to  us. 
Even  omitting  the  casuals  and  insane  the  number  of  paupers  on  any 
given  day  is  approximately  equal  to  the  population  of  the  largest 
provincial  city  in  England  and  Wales,  viz.,  Liverpool.  The  numbers 
represent  (again  omitting  the  insane  and  casuals)  21'3  per  1,000  on 

* Deducting  569  persons  on  1st  July,  1907,  and  741  persons  on  1st  January,  1908,  who 
are  counted  twice  by  reason  of  being  reckoned  for  various  reasons  both  as  indoor  and 
outdoor  paupers. 

^ Half-yearly  Statements  of  Pauperism  (H.C.  108-1),  1st  July,  1907,  and  (H.C.  130), 
1st  January,  1908. 
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ROYAL  COMMISSION  ON  THE  POOR  LAWS  AND  RELIEF  OF  DISTRESS, 

Diagram  A. 

SEASONAL  Changes  in  Pauperi5m. 

Fluctuations  IN  THE  RATE.  OF  Total  Pauperism  in  England  and  Wales  week  by  week  during  the  years  1907  and  1908  with  the  mean  of  the  rates  and 
the  maximum  and  minimum  points  reached.fortheten  weeks  corresponding  to  each  other  in  the  ten  years  1897  to  1906  INC lusive.(SeeTableYI.of  Part  I OF  Statistical 

^ 7-,95T~ Appendix) 

(I.)  The  rete  of  Tote!  Pauperism  week  by  week  is  represenied  by  { i907. 

(2.)  The  mean  rate  of  Total  Pauperism  week  by  week  for  the  tO years  1897-1906  inclusive  is  represented  by. 

(5.)  The  maximum  and  minimum  points  reached  for  the  corresponding  weeks  for  the  10  years  1897  1906.. 

inclusive  are  represented  by x 


itH  >r  ’ IZi’n  ~ 707 . S000  3/09^ 


Note.-  The  rates  of  pauperism  are  exclusive  ot  Casual  Paupers  and  persons  in  receipt  of  outdoor  medical  relief  only. 
They  include  Insane  Paupers  in  Workhouses  and  in  receipt  of  out-relief;  but  not  other  Insane  Paupers. 


Weller»Cr»him.L**  Lt^o  Londwi. 
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July  1st,  1907,  of  the  estimated  population,  and  on  January  1st,  1908, 
22*9  per  1,000.  In  other  words,  one  out  of  every  47  persons  was  a 
pauper  on  July  1st,  1907,  and  one  out  of  every  44  persons  was  a pauper 
on  January  1st  1908.* 

Number  Relieved  During  a Year. 

5.  Number  of  'persons  relieved*  duriny  year  ended  September 
1907. — But  these  figures  do  not  give  an  adequate  idea  of  the  numbers 
brought  under  the  influence  of  the  Poor  Law  authorities  within  a 
specified  period.  They  are  the  numbers  relieved  on  a given  day  and 
they  take  no  account  of  the  persons  who,  though  not  in  receipt  of  relief 
at  the  moment,  may  have  been  relieved  at  other  times.  In  any  given 
period  the  work  of  inquiry,  the  decisions  to  be  taken,  the  number  of 
admissions  to  institutions,  and  the  revision  of  cases,  are  not  fully 
represented  by  these  numbers.  All  the  persons  who  have  passed  through 
the  portals  of  the  Poor  Law  must  be  counted  before  the  full  extent  of 
the  labours  of  the  Poor  Law  authorities  can  be  gauged.  Any  period 
may  be  taken,  but  the  year  is  the  natural  period.  It  embraces  the  four 
seasons  and  is  convenient  when  making  comparisons  with  other  statistics. 
A return  of  this  nature  for  the  year  ended  September  30th,  1907,  was 
obtained  by  the  Local  Government  Board  on  our  initiative  and  it  shows 
that  the  number  of  persons  (excluding  lunatics  in  asylums  and  casual 
paupers)  under  the  care  of  the  guardians,  or  having  come  under  their 
care  during  that  year,  was  1,709,436  f or  2*15  times  greater  than  the 
mean  of  the  numbers  relieved  on  January  1st,  1907,  and  July  1st,  1907J 
At  one  time  or  another  during  each  year  the  guardians  have  under  their 
care,  therefore,  a population  equal  not  only  to  that  of  Liverpool,  but 
almost  equal  to  that  of  the  three  largest  provincial  cities,  viz.,  Liver- 
pool, Manchester,  and  Birmingham.  In  relation  to  the  population 
estimated  to  have  been  living  in  England  and  Wales  during  the  year 
1906-7  I the  rate  of  pauperism  thus  becomes  47*7  per  1,000,  as  against 
22*7  per  1,000  shown  by  the  day  counts  for  the  same  year.^ 

Number  of  Adults  and  Children  Relieved.  ' ■ 

6.  Number  of  Adults  and  Children  relieved  on  January  1st,  1908, 
and  excess  of  female  pauperism. — Taking  men,  women,  and  children 
separately,  it  is  found  that  nearly  one-half  of  the  paupers  on  any  day 
are  women,  the  other  half  including  both  men  and  children.  There  is 
a larger  number  of  women  than  men  in  England  and  Wales,  the  excess 
of  women  in  1901  being  upwards  of  one  million,  but  the  excess  of 
women  paupers  is  greater  than  can  be  explained  by  the  excess  of  female 
population.  On  January  1st,  1908,  the  number  of  men,  women,  and 

* In  order  to  obtain  a representative  figure  for  each  year,  and  a figure  which  may  be 
compared  with  the  financial  statistics  of  poor  relief,  it  is  usual  to  take  the  mean  of  the 
summer  and  winter  counts  falling  within  each  financial  year.  Thus,  the  mean  number 
of  sane  paupers  other  than  casuals  for  the  financial  year  1907-8  is  reckoned  as  772,346, 
or  22T  per  1,000  of  the  estimated  population. 

t The  Union  of  Bridgnorth  failed  to  make  a return,  and  the  persons  there  relieved 
are  not  included.  The  population  of  this  Union  was  14,485  in  1901,  and  the  mean  of 
the  day  counts  of  persons  relieved  (excluding  lunatics  in  asylums,  registered  hospitals, 
and  licensed  houses,  and  vagrants)  was  330  in  the  year  1907. 

X Omitting  purely  temporary  residents. 

* Statistical  Appendix,  Part  IV.,  Section  2,  pars.  8 and  18.  ^ Ibid.,  Part  IV., 

Section  2,  par.  16. 
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children  in  receipt  of  relief  and  the  proportion  to  the  total  number  of 
persons  relieved,  and  to  the  population  in  each  group  were  : — ^ 


— 

Number. 

Per  cent,  of  total 
number  of  per- 
sons relieved. 

Per  1,000  of  esti- 
mated population 
in  each  group. 

Men j 

221,022 

27-6 

19-8 

TV  omen j 

343,82.5 

43-0 

27-8 

Children  under  16  - 

234,792 

29-4 

20-6 

Total  - - j 

798,898* 

100-0 

22-9 

7.  Number  of  adults  and  children  relieved  during  year. — Turning 
to  the  year’s  count  it  is  found,  however,  that  the  excess  of  women 
relieved  during  the  course  of  a year  is  not  so  great  as  would  appear 
from  the  day  count.  Of  the  1,709,436  persons  relieved  during  the  yesii' 
1906-7,  only  618,673,  or  36  per  cent,  were  women.  The  year’s  count  for 
women  was  only  1-77  times  greater  than  the  day  count,  whilst  the  year’s 
count  for  men  was  2‘42  times  greater  than  the  day  count. Consequently 
the  rate  of  pauperism  for  women  was,  on  the  year’s  count,  only  slightly 
in  excess  of  the  rate  for  men.  In  tabular  form  the  results  of  the  year’s 
count  were  : — 


— 

! 

Year’s  count. 

Mean  of  two 
day  counts 
of  1907. 

Ratio  of  year’s 
count  to  day 

1 count. 

Ratio  of  year’s 
count  to  esti- 
mated popula- 
1 tion  in  middle 
of  year. 

Men  - - - - 

j 

526,449 

1 > 

217,210 

2-42 

Per  1,000. 
47-2 

Women 

618,673 

350,308  j 

1-77 

50-0 

Children  under  16 

564,314 

226,674 

2-49 

1 

49-4 

Total 

1,709,436 

793,519* 

2-15  ! 

49-5 

8.  It  is  clear,  therefore,  that,  from  whatever  reason,  the  average 
duration  of  relief  is  longer  amongst  women  than  amongst  men.  A 
possible  explanation  is  that  men,  more  frequently  than  women,  resort 
to  the  Poor  Law  for  the  purpose  of  tiding  themselves  over  periods  of 
temporary  disability  or  unemployment. 

9.  Causes  of  the  higher  rate  of  paujycrism  amongst  ivomen. — The 
causes  of  the  higher  rate  of  pauperism  amongst  women  than  amongst 
men  are  various,  and  some  of  them  readily  occur  to  the  mind.  Perhaps 
the  principal  cause  is  that  of  widowhood.  The  death  of  the  husband 
if  it  occurs  at  the  early  ages  of  manhood  may  leave  the  wife  with  a 
young  family  which  she  is  unable  to  support,  and  if  it  occurs  at  a later 
period  the  wife  is  too  often  left  unprovided  for  and  has  no  occupation 
to  which  she  can  turn  other  than  domestic  service.  No  such  disability 

* Deducting  persons  who  are  counted  twice  by  reason  of  being  reckoned  for  various 
reasons  both  as  indoor  and  outdoor  paupers. 

^ Statistical  Appendix,  Part  I.,  par.  30.  ^ Ibid.,  Part  IV.,  Section  2,  par.  29. 
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comes  to  a man  upon  the  death  of  his  wife,  although  there  may  some- 
times be  difficulties  in  adequately  providing  for  the  up-bringing  of  his 
children.  The  occupation  statistics  of  the  1901  Census  show  that 
73* *5  per  cent,  of  unmarried  women  aged  twenty  to  twenty-five  years 
were  returned  as  engaged  in  occupations,  and  that  the  corresponding 
proportion  for  unmarried  women  aged  forty-five  to  fifty-five  years  was 
only  57'2  per  cent.,  whereas  in  the  case  of  men  at  those  age  groups  the 
proportions  returned  as  engaged  in  occupations  were  97*4  per  cent.,  and 
96T  per  cent,  respectively.^ 

10.  To  whatever  cause  a woman’s  appeal  to  the  Poor  Law  may  be  due, 
the  relief  would  generally  be  required  for  a lengthened  period,  whereas 
except  in  cases  of  permanent  invalidity  and  of  old  age  no  man  would 
ordinarily  be  allowed  to  remain  permanently  in  the  workhouse  or  be 
given  out-relief  for  protracted  periods.  Further  light  is  thrown  upon 
the  question  by  the  statistics  of  the  ages  of  persons  relieved,  which  will 
now  be  considered. 

Classification  of  Pauperism  by  Age. 

11.  Number  of  'persons  relieved  on  March  Zlst,  1906,  classified  by 
ages. — From  the  Pauper  Census  of  March  31st,  1906,*  the  following 
Table  classifying  by  ages  the  persons  relieved  has  been  obtained  : — ^ 


Age  Groups. 


Number  of  persons  re- 
lieved (not  including 
lunatics  in  asylums, 
&c.,  or  casuals). 


Per  1,000  of  estimated 
population  at  same 

ages. 


Under  5 years  - - - 

5 years  and  under  15  years 


15 

25 

35 

45 

55 

65 

75 


25 

35 

45 

55 

65 

75 

85 


85  years  and  upwards 


Total  number  of  persons  relieved 
and  rate  per  1,000  of  estimated 
population  . - - - 


51,767 

13*6 

179,854 

26-0 

22,583 

3*3 

38,189 

6-6 

58,401 

13*3 

56,252 

17*9 

91,530 

43-3 

183,125 

163-0 

117,231 

275-9 

18,080 

353-1 

817,012 

23-6 

12.  Dealing  with  adults  only  it  will  be  seen  that,  whilst  the  number 
of  persons  living  at  each  group  diminishes,  of  course,  with  advancing 
years,  the  number  of  persons  relieved  increases  at  each  group,  except 
one,  up  to  the  age  of  seventy-five.  After  this  age  death  more  than 
counterbalances  the  incoming  stream.  The  exception  noticed  is  at  the 
age-group  forty-five  to  fifty-five,  and  it  is  found  that  the  decrease  in  the 
numbers  at  those  ages  is  wholly  amongst  women,  and  largely  amongst 
able-bodied  widows.  It  would  seem  that  at  those  ages  the  widows,  to 
some  extent,  again  become  self-supporting  or  are  otherwise  removed 
from  the  necessity  of  obtaining  relief.  Their  children  have  reached  an 
age  when  the  presence  of  the  mother  in  the  house  is  no  longer  essential, 

* This  was  a special  inquiry  which  we  undertook  as  to  the  number  of  persons  relieved 
on  March  3l8t,  1906.  (See  Part  I.,  par.  38.) 

‘ General  Report  on  1901  Census  [Cd.  2174],  p.  77.  * Statistical  Appendix,  Part  II., 
par.  50. 
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and  the  mother  is  thus  enabled  to  take  work  outside.  Moreover,  the 
children  are  then  beginning  to  earn,  and  can  assist,  if  necessary,  towards 
the  maintenance  of  their  mother. 

13.  Rate  of  pauperism  to  population  at  different  age-groups. — 
The  Table  also  shows,  as  would  be  expected,  that  although  the 
number  of  persons  relieved  during  the  period  of  adolescence  and  the 
earliest  ages  of  manhood  is  considerable,  yet  the  rate  of  pauperism  to 
population  at  those  ages  is  the  lowest.  The  rate  increases  rapidly  as 
the  age  advances,  until  at  ages  fifty-five  to  sixty-five  there  are  forty- 
three  persons  per  1,000  of  the  population  at  the  same  ages  in  receipt  of 
relief,  and  at  ages  over  eighty-five  one  out  of  every  three  persons  is 
relieved. 

14.  Excess  of  rates  for  women  over  those  for  men, — Taking  the  rates 
for  men  and  women  separately,  it  is  found  that  those  for  v/omen  exceed 
those  for  men  at  every  age-group.  The  excess  increases  up  to  the  ages 
of  thirty- five  to  forty-five,  and  then  diminishes  up  to  ages  fifty-five  to 
sixty.  It  again  increases  up  to  ages  seventy  to  seventy-five  and  again 
subsides  during  the  remainder  of  life.  The  oscillation  at  the  earlier 
ages  is  produced  by  the  changing  circumstances  of  widows  with  children 
which  have  been  already  noticed.  The  increasing  excess  in  the  women’s 
rate  after  the  age  of  sixty,  whilst  it  is  also  partly  due  to  the  question  of 
widowhood,  appears  to  be  partly  due  to  the  earlier  ages  at  which  women 
are  displaced  in  the  industrial  world,  and  the  diminution  in  the  excess 
after  seventy-five  years  of  age  to  the  greater  number  of  men  who> 
having  continued  to  work  up  to  that  age,  are  finally  incapacitated.^ 

Methods  of  Relief. 

15.  Indoor  and  outdoor  relief. — Turning  now  to  the  method  of  relief, 
the  broad  distinction  is  between  indoor  relief  and  outdoor  relief.  The 
extent  to  which  the  guardians  make  themselves  responsible  for  the 
recipients  varies  under  the  two  systems,  and  in  consequence  whatever 
the  ultimate  effect  of  the  pursuit  of  any  particular  policy,  the  imme- 
diate cost  of  outdoor  relief  is,  case  for  case,  less  than  the  immediate 
cost  of  indoor  relief. 


16.  Day  and  year  counts  for  in  and  out  relief  respectively. — The 
number  and  proportion  of  indoor  and  outdoor  paupers  on  January  1st, 
1908,  and  during  the  year  ended  September  30th,  1907,  were^: — 


— 

Indoor 

Relief. 

Outdoor 

Relief. 

Total. 

Day  Count. 

Persons  relieved  on  1st  January,  1908  : — 

Number - - 

Proportion  ------ 

252,618 

31-6 

547,021 

68-4 

798,898* 

100-0 

Year's  Count. 

Persons  relieved  during  year  ended  30th  Sep- 
tember, 1907  : — 

Number - - 

Ratio  to  Day  Counts  of  1907  - - - ; 

573,929t 
2-26  { 

1, 206,684 1 

1 2*23 

1,709,436 
2-15  — 

* Deducting  741  persons  who  are  counted  twice  by  reason  of  being  reckoned  for 
various  reasons  both  as  indoor  and  outdoor  paupers. 

t Including  under  both  heads  71,177  persons  who  received  both  forms  of  relief  during 
the  year. 

^ Statistical  Appendix,  Part  II.,  par.  54.  * Ibid.y  Part  IV.,  section  2,  par.  20. 
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17.  Number  of  adults  and  children  receiving  indoor  and  outdoor 
relief —It  will  be  seen  that  the  persons  in  receipt  of  outdoor  relief  out- 
number those  receiving  indoor  relief  by  more  than  two  to  one,  but  the 
proportion  is  different  for  men,  women,  and  children  taken  separately. 
In  the  case  of  men  the  number  in  receipt  of  indoor  relief  is  approxi- 
mately equal  to  the  number  receiving  outdoor  relief,  but  of  women  four- 
fifths  and  of  children  three-fourths  of  the  number  are  in  receipt  of 
outdoor  relief.  The  number  of  men,  women,  and  children  in  receipt  of 
each  form  of  relief  on  January  1st,  1908,  was  as  follows^  : — 


1st  January,  1908. 

A 

Indoor. 

Outdoor. 

Total. 

Number. 

Per  cent. 

Number. 

Per  cent. 

1 

Number.  Per  cent. 

Men  - - - - 

116,463 

52-7 

104,559 

47-3 

221,022  100-0 

Women  - - - - 

73,729 

21-4 

270,096 

78-6 

343,825  , 100-0 

Children  under  16  - 

62,426 

26-6 

172,366 

73-4 

234,792  100-0 

Total 

252,618 

31-6 

547,021 

68-4 

798,898*  100-0 

18.  This  difference  between  the  methods  adopted  for  the  relief  of  men 
and  women  is  found  at  all  ages.  Widows  with  children  are  mostly  given 
outdoor  relief,  and  in  the  case  of  older  persons  left  alone,  a woman  can 
more  often  manage  for  herself,  and  is  given  outdoor  relief,  where”  a man 
could  not,  and  is  consequently  drawn  into  the  Poor  Law  institution. 
Moreover,  in  the  case  of  younger  persons  there  is  often  greater  danger 
of  encouraging  idleness  in  giving  out-relief  to  men  than  to  women. 
And  in  the  case  of  incapacitating  sickness  a man  is  more  likely  to  seek 
infirmary  treatment  than  his  wife  would  be.  So  long  as  the  wages  are 
assured  it  is  possible  for  the  wife's  illness,  with  the  assistance  she  can 
obtain,  to  be  treated  at  home. 

19.  Duration  of  indoor  and  outdoor  relief. — The  similarity  shown 
in  the  former  of  these  two  Tables  between  the  ratios  of  the  year’s  count 
to  the  day  count  for  indoor  relief  and  outdoor  relief  would  suggest  that 
the  degree  of  permanence  was  much  the  same  for  both  forms  of  relief, 
but  if  the  cases  in  which  the  persons  received  medical  relief  only  be 
omitted  from  the  outdoor  totals  it  is  found  that  the  ratio  of  the  year’s 
count  to  the  day  count  for  outdoor  relief  becomes  only-  1*76,  thus 
showing  the  greater  permanence  of  outdoor  relief,  and  the  more 
temporary  purposes  for  which  indoor  relief  is  obtained.!^ 

Changes  in  Number  of  Paupers. 

20.  Statistical  information  obtained  in  past  years. — We  may 
now  turn  to  the  changes  which  have  taken  place  in  the  number 
and  constitution  of  the  pauper  population  during  the  last  genera- 
tion. All  the  statements  which  have  been  made  from  time  to  time 
of  the  number  of  persons  relieved  previous  to  the  Act  of  1834  must 
be  regarded  as  estimates  only.  There  was  then  no  machinery  for 

* Deducting  741  persons  who  are  counted  twice  by  reason  of  being  reckoned  for 
various  reasons  both  as  indoor  and  outdoor  paupers. 

t In  1907  there  were  52,673  deaths  in  Poor  Law  institutions  (Annual  Report  of  the 
Registrar-General  for  1907  [Cd.  4464]  p.  227),  and  to  a slight  extent  the  difference  in 
the  duration  of  indoor  and  outdoor  relief  would  be  due  to  the  cases  which  only  enter 
the  institutions  shortly  before  death. 

* Statistical  Appendix,  Part  I.,  par.  36.  ^ Ibid.,  Part  IV.,  section  2,  par.  24. 
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the  systematic  and  regular  collection  of  statistics,  which  with  the  15,000 
separate  administrative  bodies  must  have  been  no  easy  task.  Such 
statistics  as  were  obtained  related  chiefly  to  Poor  Law  finance.  After 
the  year  1834  the  Poor  Law  Commissioners  obtained  certain  statistics 
showing  the  numbers  relieved  during  the  first  quarter  of  each  year. 
This  system  was  found  to  be  unreliable  and  was  abandoned  in  18*48  in 
favour  of  the  day  count.  From  that  date  we  know  the  numbers  relieved 
on  January  1st  and  July  1st  in  each  year,  but  even  then  the  statistics 
were  not  complete,  and  it  was  not  until  the  year  1872  that  returns  were 
received  from  the  whole  of  England  and  Wales. ^ It  will  be  convenient, 
therefore,  to  commence  this  survey  at  the  year  1871.  In  that  year  the 
Poor  Law  Board  was  superseded  by  the  Local  Government  Board. 
About  this  time  also  there  was  a revival  of  public  interest  in  Poor  Law 
questions  after  a period  of  comparative  slackness  following  upon  the 
great  upheaval  of  1834.  As  we  have  mentioned  elsewhere,  the  Central 
Authority  was  engaged  in  an  active  campaign  against  the  mis-use  and 
waste  of  outdoor  relief,  and  the  record  of  this  action  is  seen  in  the 
statistics  of  pauperism  relating  to  the  period.  A system  of  national 
education  had  been  established  in  1870,  and  therefore  from  that  date 
onward  a new  agency  calculated  to  diminish  pauperism  has  been  in 
continuous  operation  throughout  the  whole  country.  Again,  although 
employment  had  been  improving  for  one  or  two  years  previously,  the 
number  of  paupers  attained  the  highest  point  of  the  period  in  the  year 
1870-1. 

Cycles  of  Pauperism. 

21.  Similarity  of  cycles  of  pauperism  and  cycles  of  employment. — 
An  examination  of  the  statistics  for  the  period  since  1871  shows 
that  pauperism  moves  in  cycles  of  similar  duration  to  the  cycles  of 
employment  (see  accompanying  Diagram  B.),  but  that  the  turning-points 
are  from  one  to  two  years  later  than  the  turning-points  in  the  cycles  of 
employment.^  In  examining  the  figures  it  is  desirable,  therefore,  to 
arrange  them  in  the  cycles  into  which  they  naturally  fall.  By  this  pro- 
cess we  arrive  at  a trustworthy  result,  and  the  real  trend  of  the  figures 
is  revealed.  Conclusions  drawn  from  isolated  years  are  apt  to  mislead 
unless  the  position  of  the  years  in  the  general  movement  is  indicated. 

22.  Number  of  persons  relieved  in  the  cycles  since  1871. — In  the 
following  Table  the  numbers  are  arranged  in  the  four  cycles  ending 
with  the  year  1905-6.  In  the  two  years  1906-7  and  1907-8  the  numbers 
have  oscillated,  and  as  it  is  not  yet  clear  what  place  they  will  occupy  in 
the  general  movement,  they  are  given  separately^: — 


Cycles.* 

Mean  number 
of  persons 

Mean  of  the 
annuabrates  per 
1,000  of  estimated 
population. 

Decrease  in  rate 
as  compared  with 

relieved. 

preceding  cycle. 

1871-2  to.  1879-80  (9  years)  - 

747,936 

31-2 



1880-1  to  1887-8  (8  years)  - 

711,625 

26'6 

4-6 

1888-9  to  1895-6  (8  years)  - 

694,094 

23'8 

2-8 

1896-7  to  1905-6  (10  years)  - 

718,444 

22'2 

1-6 

1907-8}'^*®"*  ■ ■{ 

769,160 

772,346 

22-3 

22T 

— 

^ Appendix  to  Yol.  I.  of  Evidence,  Appendix,  No.  II.,  par.  6.  ^ Statistical  Appendix, 

Part  I.,  pars.  12  and  13.  ® Ibid..,  Part  I.,  par.  16. 

* Brief  reference  may  be  made  to  some  of  the  industrial  conditions  existing  during 
these  yearn.  The  years  1871-1875  were  marked  by  great  industrial  activity,  partly  owing 
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Movement  in  Pauperism. 

23.  Increase  in  cycle  of  1896-1905. — It  may  be  observed  that  in  the 
second  and  third  cycles  given  in  the  table  above,  an  appreciable  reduc- 
tion occurred  in  the  number  of  persons  relieved.  The  policy  developed 
by  the  late  Viscount  Goschen  in  1869  had  a marked  effect  and  the 
impetus  then  given  to  more  careful  administration,  though  its  vitality 
had  gradually  diminished,  was  evident  until  almost  the  end  of  the 
nineteenth  century.  The  reaction  came,  however,  in  the  latest  cycle, 
which  was  of  longer  duration  than  any  of  the  three  preceding  cycles, 
whilst  the  mean  number  of  persons  relieved  on  each  day  throughout  the 
period  embraced  was  approximately  24,000  in  excess  of  the  corre- 
sponding number  for  the  preceding  cycle  and  some  7,000  in  excess  of 
that  for  the  cycle  1880-7.  Some  satisfaction  may  be  derived  from  the 
reduction  in  the  ratio  of  pauperism  to  population  since  the  early 
seventies,  but  it  should  not  be  allowed  to  obscure  the  facts  that  the 
amount  of  the  decrease  is  rapidly  diminishing,  that  from  1901-2  to 
1905-6  there  was  a continuous  increase  in  the  ratio,  and  that  the 
number  of  persons  relieved  has  considerably  increased  during  the  cycle 
of  the  last  ten  years. 

24.  This  increase  chiefly  due  to  larger  number  of  men  relieved, — 
Looking  into  these  figures  more  closely  it  is  found  that  the  increase  in 
the  number  of  persons  relieved  in  the  cycle  1896-1905  was  chiefly  due  to 
the  larger  number  of  men  coming  under  the  Poor  Laws.  Comparing  this  - 
cycle  with  that  of  the  years  1871-9  the  following  results  are  obtained  ^ : — 


Total  Population.  (Census  of 
1901  compared  with  estimate 
for  1875.) 

Number  of  Paupers.  Cycle  of 
1896-7  to  1905-6  compared  with 
Cycle  of  1871-2  to  1879-80.) 

Increase  +,  or  Decrease  — : 

Per  cent. 

Per  cent. 

Men 

-f  42*2 

+ 18-4 

Women  - - - 

-f  44-1 

- 2-4 

Children  under  16  - 

+ 21-3 

- 18-4 

All  classes 

-P  34*8 

- 3*9 

to  the  payment  of  the  French  indemnity  after  the  Franco-German  War,  to  reduced 
taxation,  and  to  a boom  in  railway  construction  abroad.  The  income-tax  was  reduced 
to  2d.  in  1874,  and  in  the  same  year  the  sugar  duties  were  abolished.  In  1875  trade 
commenced  to  decline.  There  were  heavy  commercial  failures  and  the  depression 
increased  rapidly.  In  1878  the  harvest  was  described  as  the  worst  of  the  century,  and 
the  depression  in  this  year  was,  beyond  question,  worae  than  at  any  period  since,  and  the 
unemployment  percentage  as  estimated  by  the  Board  of  Trade  rose  to  10'70. 

The  fluctuation  of  pauperism  in  the  cycle  of  1880-1887  was  not  very  considerable. 
Tariff  changes  abroad  were  frequent,  and  the  year  1886  was  marked  by  great  depression 
and  the  “ unemployed  ” riots. 

In  the  succeeding  cycle  of  1888-1895  pauperism  reached  a lower  level  than  in  1880- 
1887.  There  was  the  London  Dock  strike  during  the  improving  years,  and  coal,  cotton, 
and  other  strikes  occurred  during  the  declining  years. 

The  cycle  1896-1905  was  of  longer  duration  than  its  immediate  predecessors.  During 
its  improving  years  the  progress  of  pauperism  was  checked  by  the  South  Wales  coal 
strike  (1898).  Employment  reached  the  apex  of  activity  in  1899,  and  pauperism  its 
lowest  level  in  1900.  The  turn  came  with  the  South  African  War,  which  broke  out  in 
1899.  Taxation  rose  to  a high  level,  the  income-tax  reaching  Is.  3d.  in  1902.  The  sugar 
duties  were  re-imposed  in  1901,  and  other  taxes  were  imposed.  Declining  trade 
continued  until  1905,  after  which  there  was  some  improvement  in  employment,  but  the 
improvement  has  hardly  shown  itself  upon  the  statistics  of  pauperism,  whilst  employ- 
ment commenced  to  decline  in  1907,  and  at  the  end  of  1908  was  worse  than  at  the  end 
of  any  year  since  1892.  ^ Statistical  Appendix,  Part  I.,  par.  35. 
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25.  Causes  of  increase  in  male  'pau'perism.-—Th.Q  circumstances 
which  have  contributed  to  produce  this  result  are  no  doubt  various. 
It  may  be  noted  that  the  increase  in  male  pauperism  occurred  chiefly 
during  the  cycle  commencing  in  1896.  This  period  coincides  approxi- 
mately with  the  passing  of  two  important  measures  of  social  reform. 
The  Local  Government  Act  of  1894  changed  the  character  of  the  Poor 
Law  authorities  by  the  abolition  of  the  property  qualiflcation  for  mem- 
bership of  boards  of  guardians  and  of  the  ex  officio  members  whose 
influence  had  previously  been  considerable.  And  in  1896  the  first  of 
the  series  of  Workmen’s  Compensation  Acts  was  passed  which,  we  are 
told  by  a large  number  of  witnesses,  has  made  it  more  and  more 
diflScult  for  a man  to  obtain  work  when  thrown  out  in  the  later  years 
of  his  working  period  of  life.  No  statistics  could  be  obtained  to  show 
to  what  extent  these  measures  have  contributed  to  the  increase  in  the 
number  of  paupers.  It  is,  moreover,  during  this  same  period  that,  as 
we  shall  presently  show,  there  has  been  a great  development  in  the 
provision  and  cost  of  Poor  Law  institutions,  and  especially  of  in- 
firmaries, and  it  is  also  in  this  branch  of  relief  work  that  the  increase 
in  the  numbers  has  taken  place.  Increase  in  number  of  persons 
receiving  indoor  relief. — There  has,  indeed,  been  an  increase  in  the 
number  of  indoor  paupers  in  every  cycle,  though  it  is  specially  marked 
in  the  period  1896-1905,  whilst  the  number  of  outdoor  paupers  shows 
a continuous  decline  over  the  whole  of  the  four  cycles.^  It  would 
appear  that  the  Poor  Law  institutions  are  becoming  more  congenial  and 
less  unpopular  with  certain  classes  who  are  content  to  regard  them  as 
supplementary  domiciles.  An  examination  of  the  statistics  of  child 
pauperism  shows  that,  at  any  rate  during  the  latest  cycle,  the  number 
of  indoor  children  relieved  with  their  parents  has  diminished,  so  that 
the  increase  in  adult  indoor  pauperism  must  be  accounted  for  by  persons 
relieved  without  children.^ 

Changes  in  Numbers  at  Different  Ages. 

26.  Increase  in  number  of  persons  relieved  at  different  ages. — 
So  far  ,as  statistics  of  ages  of  persons  relieved  are  available  for  past 
years  there  would  appear  to  have  been  a slightly  greater  proportionate 
increase  of  ages  between  sixteen  and  sixty-five  than  at  ages  above  and 
below  that  group.  The  available  information  is  shown  in  the  following 
table,  but  it  should  be  borne  in  mind  in  considering  the  figures  that  the 
years  1892  and  1900  were  years  of  low  pauperism,  whilst  1906  was  a 
year  of  high  pauperism.  In  the  years  1899  and  1903  the  level  of 
pauperism  was  nearer  the  normal.^ 


Age  Groups. 

1 

Increase  per  cent,  in  estimated 
population  between 

Increase  per  cent,  in  number  of 
persons  relieved  between 

1891  and  1899.  1891  and  1906. 

1892  and 
1900. 

1900  and 
1906. 

1892  and 
1906. 

1899  and 
1903. 

Under  16  years 

3T 

4-5 

- 8-5* 

13-4 

3-7  i 

16  and  under  65  - 

13-9 

21-5 

10.7 

16-0 

28*4  I 

6-9 

65  and  upwards  - 

8*4 

12-8 

8-4 

9*5 

18-6  : 

2*5 

Total 

9-6 

14-8 

3-5 

' 12-6 

1 

16-6 

— 

^ D0cr03.SG 

^ Statistical  Appendix,  Part  I.,  par.  26.  ^ Ihid.,  Table  XYIII.  ® 7ft/d.,Part  II.,  par.  66. 
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27.  Increase  in  numbers  in  receipt  of  indoor  relief  at  different 
ages. — For  indoor  paupers  only  there  is  more  detailed  information,  and 
the  greater  proportionate  increase  in  the  number  of  paupers  at  the 
working  years  of  life  is  more  pronounced.  Between  1891  and  1901  the 
number  of  youths  between  fifteen  and  twenty  years  of  age  appears  to 
have  declined,  but  there  was  an  increase  in  the  number  of  men  at  every 
age  group  above  twenty-five,  and  the  rate  of  increase  grew  at  succes- 
sive age  groups  up  to  the  age  of  sixty-five.  Between  1901  and  1906 
every  age  group  shows  an  increase,  which  is  proportionately  greatest  at 
the  ages  from  fifteen  to  sixty-five.  The  numbers  for  women  and  girls 
show  very  similar  movements,  but  the  rates  of  increase  are  much 
smaller.^ 

28.  Earlier  ages  at  which  men  obtain  indoor  relief. — The  numbers 
of  paupers  at  each  age  group  in  1891,  1901,  and  1906  are  given  in  the 
Memorandum  on  the  Census  of  Paupers,  and  are  illustrated  in  the 
accompanying  Diagram  C,  from  which  it  will  be  seen  that,  since  1891, 
men  have  resorted  to  the  Poor  Law  institutions  at  earlier  ages  than 
formerly.  Not  only  has  there  been  a progressive  increase  in  the 
number  of  men  over  twenty  in  receipt  of  indoor  relief,  but  the  rate  of 
male  indoor  pauperism  to  male  population  of  same  ages  was  higher  in 
1901  than  in  1891  at  every  age  from  forty-five  onwards,  and  the  breach 
widens  as  age  increases.  The  rate  for  1906  is  higher  than  that  for  1901 
at  every  age  group,  but  the  difiference  is  only  slightly  marked  at  ages 
thirty-five  to  forty-five,  though  it  again  becomes  more  prominent  at 
ages  from  forty-five  to  fifty-five,  and  continues  to  increase  at  the  later 
periods  of  life.^  We  are  unable  to  say  how  far  this  tendency  may  be 
due  to  a larger  number  of  acute  sick  treated  in  Poor  Law  institutions, 
for  there  are  no  comparative  statistics  as  to  the  number  of  sick  at 
different  ages. 

Occupations  or  Former  Occupations  of  Persons  Relieved. 

29.  Occupations  in  which  rates  of  pauperism  are  highest. — In- 
cluded in  the  information  obtained  by  the  Census  of  Paupers  taken  on 
March  31st,  1906,  were  the  occupations  or  former  occupations  of  the 
persons  relieved.  In  the  tabulation  of  this  information  we  adopted 
the  classification  used  for  the  General  Census  of  1901,  in  order  that  the 
results  might  be  compared  with  the  occupation  statistics  of  the  popula- 
tion generally.  The  results  obtained  by  this  comparison  show  that 
some  industries  contribute  to  pauperism  to  a greater  proportionate 
extent  than  others.  The  groups  of  occupations  in  which  the  rates  of 
male  pauperism  are  highest  are  those  which  afford  only  casual  and 
precarious  employment.  Thus,  the  six  groups  of  occupations  with  the 


highest  rates  of  male  pauperism  are^ : — 

Per  1,000. 

General  and  undefined  workers  and  dealers  - - 84*9 

Fishing 40’3 

Agricultural : on  farms,  woods,  and  gardens  - - 93’7 

Dress  - --  --  --  --  24'0 

Building  and  works  of  construction  - - - - 22T 

Conveyance  of  men,  goods,  and  messages  - - 20*3 

General  rate  for  all  male  adults  - - - 21*3 


‘ Statistical  Appendix,  Part  II.,  par.  77.  ^ Ibid.^  Table  B.  “ Ibid.,  Table  F, 
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In  four  out  of  these  six  groups  permanent  employment  is  the  excep- 
tion rather  than  the  rule.  Pauperism  among  agriculturists  is  largely 
- — one  of  old-age,  for  whilst  the  general  ratio  of  the  number  of  not  able- 
bodied  male  paupers  to  the  number  of  able-bodied  male  paupers  in 
health  was  9"3  to  one,  in  the  agricultural  industry  it  was  21*6  to  one.^ 
The  numbers  included  under  “dress”  are  largely  made  up  of  boot  and 
shoe  makers,  in  which  trade  alien  immigration,  the  introduction  of 
machinery,  and  insanitary  conditions  of  employment  have  made  this 
industry  a fruitful  source  of  pauperism.^ 

30.  Lower  rates  of  pauperism  in  skilled  trades. — The  industries 
in  which  skilled  workmen  are  largely  employed  show  lower  rates  of 
pauperism,  but  nevertheless  an  appreciable  proportion  of  their  workers 
come  upon  the  Poor  Laws.  For  instance,  the  group  of  industries 
classed  as  “ metals,  machines,  implements,  and  conveyances,”  has  a 
rate  of  14’0  per  1,000,  and  workers  and  dealers  in  “wood,  furniture, 

— fittings,  and  decorations,”  a rate  of  19‘0  per  1,000.^ 

Period  and  Recurrence  of  Relief. 

31.  Persons  relieved  during  year  ended  September  SOth,  1907, 
classified  according  to  recurrence  and  aggregate  duration  of  relief. — 
We  must  now  refer  to  the  important  results  of  the  return  showing 


Aggregate 
Duration  of 
Relief. 


Not  exceed- 'I 
ing  one  \ f 
week  - J 
Over  o 11  eN 
week  and 
not  exceed- 
ing  four 
weeks  - •) 

O ve  r four\ 
weeks  and  ^ 
not  exceed- 1 
ing  thirteen 
weeks  - ~) 

Over  thir-v 
teen  weeks! 
and  not  [No 
exceed  i n g j % 
twenty -six  1 
weeks  - -/ 

Over  twenty'^ 
six  weeks, 
b 

than  the 


ix  weeks,  I 
ut  lessV 

■-] 


year 

F or  the]  No. 
whole  year*  j % 


Total 


I % 


Persons 
relieved  once. 

Persons 

relieved 

twice. 

Persons 
relieved 
three  times. 

Persons 
relieved 
four  times. 

Persons  re- 
lieved five 
times  or 
oftener. 

Total. 

No. 

% 

No. 

% 

No. 

% 

No. 

% 

No. 

% 

No.  j 

, 198,009 

13-8 

5,025 

3*1 

663 

1-2 

155 

0*7 

57 

•2 

203,909  11-9 

97T 

— 

2-5 

— 

•3 

— 

T 

— 

— 

— 

100-0  ! — 

, 268,660 

18-7 

45,100 

26-2 

9,564 

17-6 

2,413 

10-8 

790 

3-0 

326,527  19-1 

82’3 

13-8 

— 

2-9 

— 

•8 

•2 

100-0  — 

, 185,429 

12*9 

54,989 

31-7 

20,666 

37-9 

8,653 

38-7 

8,027 

30-7 

i 

277,7641  16-3 

66*8 

19-8 

7-4 

3-1 

2-9 

100-0  1 — 

[ 

,1  108,837 

7-6 

25,800 

14-9 

10,705 

19-7 

5,406 

24-2 

7,357 

28-1 

158,105'  9-2 

! 68-8 

16-3 

1 ■ 

6-8 

3-4  1 

1 _ 

4-7 

100-0  — 

137,535 

9-6 

i 

39,664 

23-2 

12,523 

23-0 

5,415 

24-2 

9,314 

35-6 

204,451  12-0 

i 67-3 

— 

19-4 

— 

6-1  1 

■ — 

2-6  i 

— 

4-6 

— 

100-0  — 

536,359 

37-4 

1,063 

•9 

303 

•6 

321 

1-4 

634^ 

2-4 

538,680  31-5 

, 99-5 

— 

•2 

— 

•1 

— 

-1 

— 

•1  1 

— 

100-0  j — 

1,434,829  100-0 

171,641 

100-0 

54,424 

100-0 

22,363  100-0 1 

26,179 

loo-o 

1,709,436  100-0 

, 83-9 

' 1 

— 

10-0 

— 

— 

1-3 

1-6 

100-0  — 

1 

* For  explanation  of  recurrent  cases  in  this  class  see  pars.  37-8. 

^ Statistical  Appendix,  Part  II.,  Table  16.  ^ Report  by  Mr.  Steel  Maitland  and  Miss 

Squire  on  London,  pp.  33-4,  and  Report  by  Mr.  Cyril  Jackson  and  Rev.  J.  C.  Pringle, 
pp.  64  and  66.  ^ Statistical  Appendix,  Part  II.,  Table  F. 
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the  number  of  persons  relieved  during  the  course  of  the  year  ended 
September  30th,  1907.  In  this  return  the  persons  relieved  were  classified 
according  to  the  aggregate  length  of  time,  and  the  number  of  separate 
occasions  on  which  each  individual  was  relieved  during  the  year.  It 
was  desired  to  ascertain  how  far  the  persons  in  receipt  of  relief  were 
permanently  enrolled  upon  the  lists  and  how  far  they  were  merely 
relieved  for  temporary  periods  during  sickness,  unemployment,  or  other 
misfortunes.  It  was  also  desired  to  ascertain  to  what  extent  the  persons 
relieved  repeated  their  applications,  and  thus  to  show  how  far  the 
methods  of  the  Poor  Law  authorities  were  restoring  the  applicants  to 
independent  life  or  were  merely  tiding  them  over  periods  of  stress  with 
no  other  result  than  to  educate  them  in  the  habit  of  accepting  the  Poor 
Law  as  their  support  in  every  emergency.  The  results  obtained  from 
the  return  are  sufficiently  startling.  They  are  contained  in  the  preceding 
Table  (see  page  40).^ 

32.  Persons  relieved  on  more  than  one  occasion  during  the  year. — 
It  will  first  be  seen  that  the  great  majority  of  the  persons  were  relieved 
on  onl}^  one  occasion,  but  that  there  were,  nevertheless,  274,607  persons 
who  made  application  to  the  guardians  on  more  than  one  occasion 
during  the  year. 

33.  “ Permanent  paupers. — In  the  second  place,  it  may  be  observed 
that  538,680  persons,  or  nearly  one-third  of  the  total,  were  practically 
permanent  paupers,  and  the  number  in  this  class  is  probably  greater 
than  the  table  shows,  for  persons  who  died  whilst  in  receipt  of  relief 
and  aged  persons  who  newly  obtained  relief  during  the  year  and  may 
become  permanent  paupers  would  be  included  under  other  heads.  The 
class  is  made  up  chiefly  of  the  aged,  the  chronic  sick,  and  orphan  and 
deserted  children.  For  the  two  former  classes  there  is,  so  far  as  the 
persons  now  in  receipt  of  relief  are  concerned,  little  chance  of  restora- 
tion to  independent  life.  It  may  be  expected,  however,  that  the  number 
of  the  aged  applying  for  relief  will  diminish  in  the  future  in  consequence 
of  the  establishment  of  the  system  of  old-age  pensions.  The  children  who 
are  physically  and  mentally  sound  will,  in  due  course,  pass  out  into  the 
world,  but  their  places  will  be  taken  by  others,  although  the  up-bringing 
of  orphans  is  a matter  which  appeals  very  strongly  to  the  charitable. 

34.  Persons  relieved  for  short  periods. — The  third  point  which  may 
be  noted  is  the  large  number  of  persons  who  were  relieved  tor  very 
short  periods.  Over  200,000  persons  were  relieved  for  less  than  one 
week,  and  a further  320,000  for  less  than  a month.  The  two  groups 
comprise  nearly  one-third  of  the  total  number  of  persons  relieved,  and 
embrace  cases  of  very  differing  character.  The  vast  majority  are  cases 
of  the  most  temporary  destitution  and  were  relieved  but  once  during 
the  year,  but  a considerable  minority  were  relieved  for  short  periods  on 
two  or  more  occasions.  If  any  appreciable  and  permanent  reduction  in 
pauperism  can  be  effected  it  should  be  more  easily  accomplished  amongst 
the  persons  included  in  these  groups. 

35.  Persons  relieved  for  lengthened  periods,  hut  not  continuously . — 
We  may  next  refer  to  the  persons,  whose  relief  exceeded  one  month 
in  duration  but  was  not  continuous  over  the  whole  year.  Counting 
those  only  who  were  relieved  not  more  than  once,  there  were  431,801 
persons  included  under  this  head.  Amongst  them'  are  those  who  are 
generally  in  receipt  of  relief,  but  who  manage  in  one  way  or  another, 

^ Statistical  Appendix,  Part  lY.,  Section  2,  par.  38. 
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probably  during  the  summer  months,  to  regain  a precarious  indepen- 
dence for  a very  limited  period.  Some  again  are  seasonal  paupers, 
persons  whose  occupation  lasts  for  a portion  only  of  the  year,  and  who, 
owing  to  improvidence  or  low  wages,  resort  to  the  Poor  Law  during  the 
vacant  periods.  Some  of  these  persons  may  be  supported  during  their 
intervals  of  independence  by  relatives,  but  in  other  cases  the  fact  that 
the  persons  are  able  to  maintain  themselves  for  so  long  a period  as  they 
do  shows  that  they  are  still  fit  for  some  kinds  of  work,  though  they  will 
not,  or  cannot,  find  it. 

36.  Recurrent  cases  of  relief. — Ins-and-outs. — Two  smaller  classes 
may  receive  brief  mention  here.  There  were  26,179  persons  who 
received  relief  on  at  least  five  different  occasions,  and  those  of  them 
who  were  relieved  in  the  workhouses  belong  to  the  class  known  as 
“ins-and-outs.”  Cases  have  been  brought  to  our  notice  of  persons  who 
have  been  in  and  out  of  the  workhouse  more  than  fifty-two  times  during 
the  year  notwithstanding  the  existence  of  the  week’s  detention  sanc- 
tioned to  meet  such  cases  by  the  Pauper  Inmates  Discharge  and 
Regulation  Act,  1871,  as  amended  by  the  Poor  Law  Act  of  1899. 
Mr.  Lockwood  mentions  two  cases,  one  of  a woman  of  eighty-one  who 
had  been  in  and  out  of  the  workhouse  163  times  in  the  year  1901,  and 
the  other  of  a man  who  has  been  in  and  out  593  times  since  1884.^ 
These  are  obviously  very  extreme  cases,  but  the  number  of  persons 
ascertained  to  have  been  relieved  five  times  or  oftener  during  the  year 
shows  the  existence  of  a troublesome  class  who  make  a convenience  of 
the  workhouse  and  whose  improvidence  is  born  of  the  knowledge  that 
that  institution  is  always  at  hand. 

37.  Permanent  paupers  who  occasionally  take  their  discharge. — 
The  other  class  consists  of  persons  who  are  practically  chargeable 
throughout  the  year,  but  who  sometimes  take  their  discharge  without 
the  slightest  prospect  of  maintaining  themselves.  These  persons  are 
entered  in  the  returns  as  relieved  “ for  the  whole  year,”  and  on  more 
than  one  occasion.  They  do  not  remain  outside  for  long,  and  frequently 
return  the  next,  or  even  the  same  day.  The  power  of  detention  given 
to  the  guardians  appears  to  be  insufficient  in  these  cases,  and  the  labour 
incidental  to  the  frequent  discharges  and  re-admissions  adds  appreciably 
to  the  work  of  the  officials.  The  return  gives  some  idea  of  the  magni- 
tude of  this  class  and  of  the  unnecessary  labour  they  cause,  for  the 
re-admission  of  a person  so  discharged  would  be  recorded  as  a new 
period  of  relief,  although,  if  the  re-admission  occurred  on  the  same  day 
as  the  discharge,  or  even  the  day  after,  the  person  would  still  be 
recorded  as  relieved  for  the  whole  year  because  he  had  been  relieved  on 
every  day  in  the  year. 

38.  It  will  be  seen  from  the  Table  above  that  the  class  to  which 
reference  is  made  do  not  form  a large  proportion  of  the  total  number  of 
permanent  paupers,  but  as  their  actions  involved  a large  number  of 
discharges  and  re-admissions  they  are  obviously  the  cause  of  much 
additional  work.  Moreover,  it  should  be  observed  that  when  the 
interval  between  discharge  and  re-admission  was  more  than  two  days 
the  pauper  would  be  classified  in  the  group  of  persons  relieved  for  over 
twenty-six  weeks,  but  less  than  the  year,  and  the  numbers  relieved  for 
the  whole  year  and  more  than  once  do  not,  therefore,  represent  the 
whole  of  the  class. 


* Vol.  I.  of  Evidence,  Q.  4151. 
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Period  and  Recurrence  of  Indoor  and  Outdoor  Relief. 

39.  Returns  as  to  period  and  recurrence  of  indoor  and  outdoor 
relief. — Ifc  should  be  observed  that  the  figures  given  in  the  above  Table 
include  both  adults  and  children  as  well  as  both  indoor  and  outdoor 
paupers.  In  order  to  throw  further  light  upon  the  questions  raised  by 
the  above  statistics  special  returns  from  certain  unions  were  asked  for, 
and  the  officials  were  good  enough  to  respond  to  our  request.  These 
returns  relate  to  urban  and  rural  unions  comprising  a population  of 
2,352,052,  or  7‘2  per  cent,  of  the  population  of  England  and  Wales,  and 
they  give  particulars  relating  to  207,844  persons  relieved  during  the 
year,  or  12*2  per  cent,  of  the  total  number. 

40.  Recurrent  cases  of  indoor  and  outdoor  relief. — It  is  found 
that  in  these  unions  the  recurrent  cases  of  relief  are  fairly  equally 
distributed  between  indoor  and  outdoor  relief.  It  is  also  the  case  with 
the  persons  relieved  five  times  or  oftener.  The  proportions  for  the 
different  forms  of  relief  are  given  in  the  following  Table  : — ^ 


Indoor  relief. 

Outdoor  medi- 
cal relief  only. 

1 

Other  outdoor 
relief. 

All  forms  of 
relief.* 

No. 

No. 

1 

1 ^ 

No. 

! °/o 

No. 

1 

1 

1 

Persons  relieved  once 
Persons  relieved  2 to 

57,213 

83-7 

24,070 

83-9 

80,026 

80-7 

165,811 

79-7 

4 times  - - - 

Persons  relieved  5 

9,172 

13*5 

4,499  [ 

15-7 

17,604 

17-8 

37,722 

18-2 

times  or  oftener 

1,933  ' 

2-8 

no  ; 

0-4 

1,515 

1-5 

4,311 

2-1 

Total 

68,318 

100-0 

28,679 

1 

100-0 

99,145 

100-0 

207,844 

100-0 

41.  Duration  of  indoor  and  outdoor  relief. — These  returns,  as  will 
be  seen  in  the  next  Table,  confirm  the  conclusion  previously  drawn  that 
outdoor  relief  is  more  permanent  than  indoor  relief,  for  it  is  found  that 
of  the  outdoor  cases  (omitting  cases  of  medical  relief  only)  30*6  per 
cent,  were  relieved  for  the  whole  year,  whilst  only  26’5  per  cent,  of  the 
indoor  cases  were  continuous  throughout  the  year.f 

42.  Short  cases  of  medical  relief. — With  regard  to  the  very  short 
cases  of  relief,  of  which  there  are  such  a large  number  in  the  total,  the 
returns  show  a high  proportion  of  cases  of  “ medical  relief  only,”  as 
many  as  77*3  per  cent,  of  such  cases  having  lasted  for  less  than  four 
weeks.  It  is  clear,  therefore,  that  there  is  less  reluctance  on  the  part 
of  the  poor  to  applying  for  medical  relief,  and  on  the  part  of  the 
guardians  to  granting  it. 

43.  Short  cases  of  indoor  and  outdoor  relief. — In  the  case  of 
indoor  and  other  outdoor  relief  the  proportion  of  cases  relieved  for  less 
than  one  month  is  30*0  per  cent,  and  27*4  per  cent,  respectively. 
Whether  some  more  suitable  method  of  dealing  with  these  persons 

* Including  11,702  persons  who  received  both  indoor  and  outdoor  relief  during  the 
year. 

t See  note  to  par.  19  as  to  deaths  in  Poor  Law  institutions. 

^ Statistical  Appendix,  Part  IV.,  Section  2. 
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could  not  be  found  we  shall  consider  hereafter.  Here  it  need  only  be 
observed  ,that  a new  light  is  thrown  upon  the  problem  of  pauperism, 
when  we  find  that,  assuming  the  unions  selected  for  this  inquiry  are 
representative  of  the  whole  of  England  and  Wales,  nearly  one-third  of 
the  persons  relieved  in  institutions,  i.e.,  one-third  of  502,752,  and 
upwards  of  one-quarter  of  those  granted  outdoor  relief,  i.e.,  one-fourth 
of  1,185,507,  were  relieved  for  such  very  short  periods.  The  figures  are 
given  below  : — 


Number  of  persons  who  received  the  undermentioned  forms  of 
relief  for  the  aggregate  periods  mentioned  in  the  first  column. 


Aggregate  period  of 
relief. 

Indoor  relief. 

Outdoor  medi- 
cal relief  only. 

Other  outdoor 
relief. 

All  forms  of 
relief.* 

No. 

1 

No.  ! 

1° 

No. 

No. 

Not  exceeding  4 weeks 

20,480 

30-0 

22,167 

77-3 

27,208 

27-4 

1 

O 

CO 

34-5 

Over  4 weeks  and  not 

exceeding  13  v/eeks 

, 12,665 

18*5 

5,126 

: 17-9 

18,778 

19-0 

40,386  i 

19-4 

Over  13  weeks  but  less 

than  the  year 

1 17,071 

25-0 

1,187 

4-1 

22,821 

23-0 

46,113 

22-2 

For  the  whole  year  - 

18,102 

1 26*5 

199 

, 0-7 

30,338 

30-6 

49,642 

23-9 

Total 

68,318 

' 100-0 

28,679 

100-0 

99,145 

100-0 

207,844 

100-0 

Cost  of  Relief. 

44.  Growth  of  expenditure  since  1775-6. — We  must  now  consider 
the  cost  of  poor  relief,  for  which  statistics  are  available  for  upwards  of 
a century.  In  the  year  ended  Lady  Day,  1834,  the  year  in  which  the 
Royal  Commissioners  reported,  the  expenditure  was  £6,317,255,  or 
•8s.  lOd.  per  head  of  the  estimated  population.  It  had  grown  to  this 
amount  from  £1,556,804  in  the  year  1775-6.  In  1784-5  the  expenditure 
was  two  millions,  in  1802-3  it  rose  to  four  millions  and  in  1812-3  to  six 
and  two-thirds  millions.  The  highest  point  of  this  time  was  reached 
in  the  year  1817-8,  when  an  expenditure  of  £7,870,801,  or  13s.  lOd.  per 
head  of  the  estimated  population,  was  recorded.  The  close  of  the  great 
war  had  thrown  large  numbers  of  men  into  the  already  over-supplied 
labour  market,  and  in  this  year  “the  Government  advanced  £750,000 
for  the  employment  of  the  labouring  poor  in  the  completion  of  public 
works  in  progress  or  to  be  commenced.”  ^ With  the  improvement  in 
trade  which  followed  the  unemployed  labour  was  absorbed  and  poor 
relief  expenditure  diminished  to  £5,736,900  in  1823-4.  During  the  next 
ten  years  it  moved  up  and  down,  and,  as  already  stated,  the  Royal 
Commissioners  found  it  at  £6,317,255  in  1833-4.  A considerable  reduc- 
tion followed  upon  the  establishment  of  the  new  Poor  Law,  and  in 
1836-7  the  expenditure  was  again  only  just  in  excess  of  four  millions. 
The  increase  which  followed  caused  the  Poor  Law  Commissioners  some 


* Including  1 1 ,702  persons  who  received  both  indoor  and  outdoor  relief  during  the  year. 

* “A  Sketch  of  British  Economic  History,”  by  Prof.  Smart,  Chapter  1.  (See  Ap- 
pendix, Vol.  XII.). 
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uneasiness,  and  they  attributed  it  partly  to  an  increasing  laxity  with 
respect  to  the  relief  of  the  able-bodied  in  some  unions  and  to  evasions 
of  the  prohibitory  regulations.  In  1842-3  we  find  the  expenditure  was 
£5,208,027,  after  which  year  it  oscillated  between  five  and  six  millions 
for  twenty  years.^  In  1871-2,  when  the  complete  statistics  commence 
of  the  number  of  paupers,  it  was  just  upon  the  upward  side  of  eight 
millions,  or  almost  exactly  7s.  per  head  of  population,  and  since  that 
date  there  have  only  been  seven  years  in  which  a decrease  has  been 
recorded,  four  of  which  immediately  followed  the  year  1871-2  during 
the  campaign  then  being  waged  against  out-relief.  During  the  thirty 
years  immediately  succeeding  the  year  1834,  there  was  thus  no  per- 
manent change  in  the  amount  of  poor  relief  expenditure,  but  the  forty 
years  which  have  since  elapsed  have  seen  the  annual  expenditure  more 
than  doubled.  In  the  year  1905-6,  the  latest  for*  which  the  figures  have 
been  published,  the  expenditure  was  £14,035,888,  and  the  amount  per  ^ 
head  of  the  estimated  population  was  8s.  2|d.  Expenditure,  and 
amount  per  head  of  population,  for  selected  years  since  1871-2. — 
Compared  with  the  population,  therefore,  the  expenditure  is  only  7id. 
per  head  below  the  8s.  lOd.  of  1833-4.  In  the  following  Table  we  give 
the  expenditure  and  amount  per  head  of  the  estimated  population  for 
the  years  marking  the  highest  points  of  pauperism  since  1871-2  : — ^ 


Years. 

Poor  Relief 
Expenditure. 

Amount  per  head  of 
estimated  population. 

1 

£ 

s. 

d. 

1871-2  - - - - 

- 

- 

8,007,403 

7 

Oi 

1879-80  - - - - 

- 

- 

8,015,010 

6 

31 

1887-8  - - - - 

- 

- 

8,440,821 

6 

Of 

1895-6  - - - - 

- 

- 

10,215,974 

6 

8^ 

190.5-6  - - - - 

- 

r 14,035,888* 

1 14,685,983 

8 

8 

2f 

71 

45.  The  great  increase  in  expenditure  has  thus  occurred  chiefly  since 
the  year  1887-8,  and  if  we  look  into  the  statistics  for  separate  years  it 
really  commenced  in  the  year  1889-90. 

Increase  in  cost  of  Indoor  Relief. 

46.  Changes  in  amount  of  expenditure  under  various  heads. — As 
with  the  number  of  paupers  the  greatest  increase  in  expenditure  has 
occurred  in  connection  with  indoor  relief,  but  the  expenditure  has 
outstripped  the  numbers  and  certain  items  of  indoor  relief  have 
increased  more  rapidly  than  others.  Between  1871-2  and  1905-6,  the 
number  of  indoor  paupers  increased  by  76'4  per  cent.,  but  the  cost  of 
in-maintenance  rose  by  113  per  cent.,  the  debt  charges  multiplied  four 
times,  and  the  amounts  expended  in  the  remuneration  of  officers  trebled. 
The  amounts  expended  on  the  different  items  are  given  in  the  following 

* The  expenditure  of  the  Metropolitan  Asylums  Board  on  fever  and  small-pox 
hospitals  and  ambulance  service  is  omitted  from  this  figure,  but  is  included  in  all  the 
other  figures  given  in  the  Table. 

^Return.  “Local  Taxation”  by  the  late  Viscount  Goschen,  Reprint  H.  C.,  201  of 
1893.  ^ Annual  Reports  of  the  Local  Government  Board  [Cd.  292]  1899-1900,  p.  432, 
and  [Cd.  366.5],  1906-7,  p.  407. 
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Table,  the  years  selected  being  again  those  in  which  the  number  of 
paupers  was  highest  ^ : — 


Years  in  which  num- 
ber of  paupers  was 
highest. 

1 

In-maintenance. 

Out -relief. 

Maintenance  of  Lunatics  in 

County  and  Borough  Asy- 

lums, Registered  Hospitals, 
and  Licensed  Houses. 

Workhouse  and  other  Loans 

repaid  and  Interest  thereon. 

Salaries  and  Rations  of  Of- 

ficers (and  superannuation 
allowances). 

Other  expenses  of  or  im- 

mediately connected  with 
Relief. 

Total. 

£ i 

£ ' 

£ 

£ 

£ 

£ 

£ 

1871-2  - - - 1 

1,515,790  ! 

3,583,571  1 

742,483 

278,566 

871,402 

1,015,591 

8,007,403 

1879-80  - - - 1 

1,757,749  I 

2,710,778  ' 

994,204  ! 

319,426 

1,053,218 

1,179,635 

8,015,010 

1887-8  - - - 1 

1,855,304  1 

2,537,686 

1,167,765  : 

585,660 

1,342,079 

952,327 

8,440,821 

1895-6  - 

2,254,350  i 

2,644,650 

1,556,133  ; 

738,237 

1,739,264 

! 1,283,340 

10,215,974 

1905-6*  - - - 1 

3,229,122 

3,374,427  ! 

2,355,212 

1,189,603 

: 2,491,373 

; 1,977,196 

1 

14,616,933 

Increase  (-f)  or  de- 
crease ( — ) between 
years  1871-2  and 
1887-8  (16  years)  - 

1 

-1-  339,514 

-1,045,885 

+ 425,282 

1 

-f  307,094 

1 

! 

l-f-  470,677 

j-  63,264 

+ 433,418 

1887-8  and  1905-6 
(18  years) 

j + 1, 373,818 

+ 836,741 

i 

i-fl, 187,447 

+ 603,943 

i 

+ 1,149,294 

+ 1,024,869 

+ 6,176,112 

Increase  (-f)  or  de- 
crease (— ) per- 
cent. in  1905-6  as 
compared  with 
1871-2  - 

! 

1 

+ 113*03 

— 5*84 

-f  217*21 

-f-  327*05 

+ 185*90 

!+  94*68 

+ 82*54 

Cost  of  In-maintenance. 


47.  Greater  inerease  in  cost  of  in- maintenance  than  in  number  of 
indoor  poor. — The  cost  of  maintaining  the  persons  relieved  in  Poor 
Law  institutions  (with  which  is  also  included  the  cost  of  heating, 
cleansing,  and  lighting  the  institutions)  shows  the  lowest  proportionate 
increase  of  the  three  items  mentioned  above.  It  should,  however,  be 
remembered  that  prices  of  food  and  drink  are  generally  much  lower  now 
than  they  were  thirty  to  forty  years  ago,  although  the  price  of  coal  is 
rather  higher  than  it  was  then.  The  Board  of  Trade  index  number  of 
prices  of  food  and  drink  was  I44‘6  in  1871,  and  105T  in  1907,  and 
the  corresponding  index  numbers  for  coal  were  58’3  and  76*5.^  It  seems 
•'^ear,  therefore,  that  the  cost  of  maintenance  has  increased  to  a much 
greater  extent  than  the  expenditure  shows,  but  in  the  absence  of  fuller 
details  of  the  expenditure  it  is  impossible  to  say  to  what  extent  this  is 
the  case. 


* The  figures  for  1905-6  exclude  the  expenditure  of  the  M.A.B.  on  fever  and  small-pox 
hospitals  and  ambulance  service,  which  amounted  to  £650,095.  The  corresponding 
expenditure  is  included  in  the  figures  for  the  earlier  years.  The  figures  for  1905-6  also 
differ  from  those  for  earlier  yeai-s  in  so  far  that  they  are  gross  figures,  and  include 
£581,045  representing  transfer  from  productive  accounts  and  receipts  on  account  of 
non-settled  poor.  Deductions  were  made  in  earlier  years  in  respect  of  these  items. 

^ Annual  Reports  of  the  Local  Government  Board  [Cd.  292]  1899-1900,  p.  436,  and 
[Cd.  3665],  1906-7,  p.  403.  ^ Twelfth  Abstract  of  Labour  Statistics  [Cd.  4413], 

pp.  80-1. 
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Cost  of  Remuneration  of  Poor  Law  Officials. 

48.  Causes  of  increase  in  expenditure  on  salaries,  etc. — Some  of 
the  increased  cost  of  remunerating  Poor  Law  officials  must  necessarily 

• be  due  to  the  substitution  of  paid  nurses  for  pauper  nurses.  ^ We  show 
in  Part  IV.,  Chapter  3,  that  the  number  of  nurses  has  risen  from  1,406 
in  1872  to  6,094  in  1906.  The  rate  of  increase  in  the  expenditure  on 
remuneration  of  officials  has  been  considerably  greater  since  1895-6  than 
before  that  date.^  The  Superannuation  Act  of  1896  contributed  to  some 
extent  to  this  acceleration,*  but  one  of  the  most  potent  factors  has 
probably  been  the  development  in  specialised  institutions  which  has 
taken  place  during  the  last  ten  years.®  The  erection  of  large  infirmaries 
and  separate  institutions  for  children,  and  the  adoption  of  the  system 
of  scattered  homes  have  all  demanded  a larger  number  of  officials  with 
superior  qualifications. 

Debt  Charges  and  Capital  Cost  of  Institutions. 

49.  Increase  in  debt  charges  compared  with  increase  in  number  of 
indoor  poor. — The  enormous  proportionate  increase  in  the  debt  charges 
is  a matter  to  which  we  have  given  much  consideration.  It  is  due  to 
many  causes,  and  is  obviously  very  largely  independent  of  the  increase 

in  the  number  of  indoor  poor,  which,  as  already  stated,  has  been- — 
76*4  per  cent,  since  1871-2.  Between  the  years  1887-8  and  1892-3,  in 
which  years  the  number  of  indoor  paupers  was  much  the  same,  and  in 
the  intermediate  years  was  lower,  expenditure  exceeding  two  and  a half 
millions  was  sanctioned  for  buildings,  and  similarly  between  the  years 
1895-6  and  1900-1,  in  both  of  which  years  the  number  of  indoor  paupers 
was  nearly  214,000,  additional  expenditure  on  buildings  to  the  amount 
of  seven  and  a half  millions  was  sanctioned.^ 

50.  Cost  per  bed  of  workhouses,  infirmaries,  cottage  homes,  and 
casual  wards. — Again,  Mr.  Davy  has  furnished  us  with  certain  Tables 
showing  the  cost  per  bed  of  workhouses,  infirmaries,  and  cottage  homes 
(exclusive  of  sites)  the  erection  of  which  was  approved  by  the  Local 
Government  Board  during  the  twenty  years  ended  1904.®  In  order  to 
show  the  increasing  cost  per  bed  we  have  divided  the  total  period  into 
four  quinquennial  periods  and  calculated  the  average  cost  per  bed  of  the 
institutions  erected  in  each  of  them.  The  results  are  shown  in  the 
Table  on  p.  48,  which  also  includes  particulars  of  casual  wards  compiled 
from  corresponding  information  supplied  to  the  Vagrancy  Committee  by 
Mr.  Kitchin.® 

51.  The  growing  cost  of  workhouses  and  the  London  cottage  homes  is 
specially  noticeable.  In  the  case  of  infirmaries  there  has  been  a slight 
check,  but  the  cost  of  those  buildings  the  erection  of  which  was  approved 
in  1895-9,  averaged  £235  per  bed,  exclusive  of  the  site. 

52.  Causes  of  increased  expenditure  on  Foor  Law  institutions. — 
Causes  for  the  increased  expenditure  must  be  sought  in  several  direc- 
tions. One  factor  appears  to  have  been  an  actual  increase  in  the  cost  of 


* In  1905-6  the  contributions  under  the  Act  amounted  to  £55,472,  and  the  super- 
annuation allowances  under  the  Act  to  £124,285.  Superannuation  allowances  amounting 
to  £20,665  were  paid  in  addition,  but  not  under  the  provisions  of  the  Act. 

' Vol.  I of  Evidence,  Q.  3376.  ^ ^ q |0gg  ^nd  2006.  ^ Ibid.,  Q.  1928. 

‘‘Appendix  to  Vol.  I.  of  Evidence,  Appendix,  No.  V.  (1).  * Appendices,  Nos. 

V.  (2-5).  ® Report  of  the  Vagrancy  Committee  [Cd.  2892],  pp.  153  et  seq. 
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construction.  Wages  in  the  building  trades  have  increased  considerably, 
and  in  1874  they  were  only  81  per  cent,  of  the  rates  current  in  1907d 


1885-9. 

1890-4. 

1895-9. 

1900-4. 

Classes  of  Poor  Law 
Institutions. 

No.  of  beds 
! provided. 

Cost  per 
bed. 

No.  of  beds 
j provided. 

Cost  per 
bed. 

No.  of  beds  ' 
provided. 

Cost  per 
bed. 

No.  of  beds 
provided.  , 

Cost  per 
bed. 

Workhouses* 

1 

1,873  ' 

£ s.  d. 
69  2 0 

1 1,468 

£ s.  d\ 
116  6 0 

7,431  i 

£ s.  d. 
184  4 0 

1,893 

£ .S-.  d. 

222  10  0 

Infirmaries  - - - 

484  1 

70  2 0 

2,481 

200  5 0 

4,712 

, 234  10  0 

2,272 

158  4 0 

Casual  wards  : 

London  - 

1 1 

59 

1 

107  16  0 

1 

168 

188  8 0 

247 

! 245  11  0 

136 

159  16  0 

Extra-Metropolitan  - 

— 

i — 

— 

— 

621 

t 79  6 0 

438 

103  16  0 

England  and  Wales  - 

59 

107  16  0 

168 

188  8 0 

868 

126  12  0 

574 

•117  20 

Cottage  homes  ; 

London  - 

337 

182  0 0 

80 

164  0 0 

2,704 

235  10  0 

Extra-Metropolitan  - 

1,310 

105  17  0 

365 

106  5 0 

1,935 

; 148  8 0 

l,904t 

, 121  2 0 

England  and  Wales  - 

1,647 

121  8 0 

365 

106  5 0 

2,015 

j 149  10 

4,608 

188  4 0 

53.  On  the  other  hand,  the  price  of  some  of  the  principal  building 
materials  has  considerably  diminished,  e.g.,  lead  and  timber.  The  price 
of  bricks  has  fluctuated,  but  on  the  whole  there  has  also  been  a dimi- 
nution.^ 

54.  We  are  disposed,  however,  to  attribute  much  of  the  increasing 
charges  for  buildings  to  other  influences.  The  first  is  the  extension  of 
the  present  system  of  classification  within  institutions.  Classification 
within  a single  institution  involves  a larga  number  of  separate  blocks 
which  add  appreciably  to  the  cost  of  the  building  as  a whole. 

55.  loicreased  exgyendituTe  on  infirmaries. — The  extension  of  in- 
firmary accommodation  apart  from  the  workhouse  has  been  another 
important  factor  in  the  expenditure  upon  buildings.  Not  only  have 
these  institutions  generally  been  fitted  with  all  modern  conveniences, 
but  v/ith  each  it  is  usual  to  erect  special  buildings  for  the  medical  super- 
intendent, the  nurses,  and  other  officers.  In  this  way  a certain  amount 
of  expenditure  is  recorded  under  debt  charges  which  is  really  in  the 
nature  of  salaries.  The  increase  in  the  number  of  nurses  must,  of  itself, 
have  involved  a large  increase  in  the  provision  of  accommodation.^  The 
whole  standard  of  efficiency  and  comfort  in  these  institutions  has  been 
forced  up  by  the  improvement  of  the  general  hospitals,  and  it  is  not 
possible  even  if  it  were  advisable  for  the  Poor  Law  infirmaries  to  be 
markedly  inferior  in  the  accommodation  and  treatment  they  offer  to  their 
inmates  to  that  given  in  general  hospitals. 

56.  Of  the  total  expenditure  on  buildings  in  1904,  amounting  to 
£752,000,  Mr.  Kitchin  informed  us  that  £^9,500  or  44  per  cent,  was 
in  connection  with  accommodation  for  the  sick,  and  £176,500,  or  23  o 
per  cent,  was  expended  upon  administrative  buildings.*^ 

* Many  of  the  institutions  included  under  this  head  also  comprise  infirmaries,  but 
cases  of  this  kind  are  included  in  every  period. 

t Including  three  small  groups  of  cottage  homes  approved  by  the  Local  Government 
Hoard  in  1905. 

^ Twelfth  Abstract  of  Labour  Statistics  [Cd.  4413],  p.  54.  ^ iiid,  pp.  81  and  89. 

” Yol.  I of  Evidence,  Qs.  ^blb-1.  **  Appendix  to  Vol.  I.  of  Evidence,  Appendix  No.YI.  (G). 
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57.  Expenditure  on  cottage  homes  folloiving  upon  closing  of  dis- 
trict schools. — Again,  we  may  refer  to  the  change  in  the  system  of 
bringing  up  Poor  Law  children  from  the  school  with  large  residential 
buildings  to  the  cottage  home.  This  was  a very  costly  change  in  public 
opinion.  Mr.  Kitchin  put  in  Tables  showing  that  expenditure  to  the 
extent  of  £655,000  was  incurred  in  the  provision  of  cottage  homes  to 
take  the  place  of  the  schools  belonging  to  the  Forest  Gate  and  South 
Metropolitan  school  districts.  The  number  of  children  accommodated 
was  2,728,  and  the  cost  per  head  was,  thus,  £240.^  Receiving  homes, 
costing  £50,145,  had  also  been  built  by  the  constituent  unions  or  parishes 
since  the  dissolution.* 

58.  Other  influences  increasing  the  cost  of  Poor  Laiv  buildings.. — 
The  Local  Government  Board  inspectors  have  generally  stated  that  it  is 
difficult  to  induce  some  boards  of  guardians  to  initiate  a scheme  for 
improving  their  accommodation,  but  that  once  it  has  been  decided  to 
proceed  they  seem  to  lose  sight  of  economy.  This  may  be  due  to  some 
extent  to  the  influence  of  the  architectural  profession,^  for  naturally  an 
architect  desires  to  put  up  a building  that  will  do  him  credit,  and,  more- 
over, as  he  is  generally  paid  for  his  services  a percentage  upon  the  total 
cost  of  the  building  erected,  there  is  direct  pecuniary  inducement  to 
secure  as  large  an  expenditure  as  possible.  The  guardians  often  lose 
sight  of  the  total  cost  of  the  buildings  they  are  erecting.  They  And 
that  the  cost  for  interest  and  sinking  fund  is  only  5 per  cent,  or  6 per 
cent,  per  annum,  and  that  the  immediate  increase  in  the  rates  will  not 
be  large. ^ 

59.  Central  control  over  expenditure. — The  question  of  curtailing 
unnecessary  expenditure  on  buildings  is  one  to  which  the  Local  Govern- 
ment Board  attach  considerable  importance.  In  1870,  the  Board  stated 
that  they  were  compelled  to  check  expenditure  in  the  more  ornamental 
parts  of  workhouses,  and  the  matter  was  reverted  to  in  1900.^  Mr. 
Kitchin  mentions  a case  in  which  £15,000  was  saved  upon  a total  estimate 
of  £52,000  by  the  action  of  the  Local  Government  Board.^ 

60.  Responsibility  of  guardians. — Whilst,  therefore,  some  of  the 
increase  in  debt  charges  has  been  caused  by  circumstances  over  which 
the  guardians  have  no  control,  e.g.,  cost  of  wages  and  material,  and 
changes  in  public  opinion  as  to  the  best  forms  of  treatment,  yet  these 
elements  of  increased  cost  are  not  sufficient  to  account  for  the  heavy 
augmentation  of  expenditure  which  the  figures  quoted  show. 

Cost  of  Out-Relief. 

61.  Increase  in  amount  of  out-relief  per  pauper. — It  was  shown 
in  the  Table,  in  paragraph  46  that  the  expenditure  on  out-relief  has 
diminished  since  1871-2  by  5'84  per  cent.  This  compares  with  a decrease 
of  SIT  per  cent,  in  the  number  of  persons  in  receipt  of  such  relief,  and 
consequently  the  average  amount  granted  to  each  person  relieved  must 
have  increased.  It  is  shown  in  the  Table,  moreover,  that  up  to  1887-8 
the  expenditure  decreased  by  £1,046,000  since  which  year  it  has  again 


* Against  the  expenditure  thus  incurred  in  the  provision  of  cottage  homes,  etc.,  there 
should  be  set  the  sum  of  £260,000  derived  from  the  sale  of  the  buildings  formerly 
belonging  to  the  Forest  Gate  and  South  Metropolitan  School  Districts. 

^ Appendix  to  Vol.  I.  of  Evidence,  Appendix  No.  VI.  (F)-  ^ Vol.  I.  of  Evidence, 

Qs.  10976-8.  « Ihid.,  Q.  1642.  “ Ibid.,  Q.  1633.  ® Ibid.,  Qs.  3659  and  3699. 
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increased  by  £837,000.  This  increase  may  perhaps  be  attributed  to  two 
new  factors.  In  1895,  the  Report  of  the  Royal  Commission  on  the 
Aged  Poor  was  issued,  and  amongst  the  recommendations  made  it  was 
urged  ^ : — 

“ That  boards  of  guardians,  in  dealing  with  applications  for  relief,  should  inquire 
with  special  care  into  the  antecedents  of  destitute  persons  whose  physical  faculties 
have  failed,  by  reason  of  age  and  infirmity  ; and  that  outdoor  relief  should  in  such 
cases  be  given  to  those  who  are  shown  to  have  been  of  good  character,  thrifty 
according  to  their  opportunities,  and  generally  independent  in  early  life,  and  who 
are  not  living  under  conditions  of  health  or  surrounding  circumstances  which  make 
it  evident  that  the  relief  given  should  be  indoor  relief.” 

62.  About  this  time  the  expenditure  upon  out-relief  commenced  to 
rise.  The  amount  granted  per  pauper  had  been  practically  stationary 
since  1881,  and  in  the  six  years  ended  with  1899-1900,  the  amount 
increased  from  £4  13s.  lid.  to  £5  6s.  lOd.*^ 

63.  Then  in  1900,  Mr.  Chaplin’s  circular  regarding  adequate  outdoor 
relief  was  issued,  and  we  find  that  of  the  increase  of  £837,000  since 
1887-8,  in  the  expenditure  on  out-relief,  no  less  than  £677,000  has 
accrued  since  1899-1900,  whilst  the  amount  granted  per  head  has  risen 
from  £6  13s.  Id.  in  1900-1  to  £7  2s.  7d.  in  1905-6.1^ 

Inter-relation  of  Indoor  and  Outdoor  Relief. 

64.  Comparison  of  changes  in  indoor  and  outdoor  pauperism. 
— The  administrators  of  the  Poor  Law  have  been  changing  the  character 
of  their  system.  It  has  become  more  and  more  an  indoor  system.  In 
1871-9,  the  outdoor  poor  outnumbered  the  indoor  poor  by  4*5  to  1.  In 

■S1896-1905  this  proportion  had  been  reduced  to  2*6  to  1.  We  may 
reasonably  inquire  in  what  way  this  has  affected  the  general  results. 
Taking  the  figures  of  the  first  and  last  of  the  four  cycles  we  find  that 
outdoor  pauperism  decreased  by  94,000,  whilst  indoor  pauperism  only 
increased  by  65,000.  The  removals  from  the  outdoor  lists  did  not  thus 
result  in  a corresponding  addition  to  the  indoor  lists.  But  if  we  com- 
pare all  the  cycles,  one  with  another,  it  is  found  that  this  result  is  not 
always  achieved.^ 


— 

Decrease  in  mean 
number  of  outdoor 
paupers. 

Increase  in  mean 
number  of  indoor 
paupers. 

Between — 

1871-9  and  1880-7 

- 

- 

64,591 

28,124 

1880-7  and  1888-95  - 

- 

- 

26,833 

9,188 

1888-95  and  1896-1905 

- 

- 

3,035 

27,585 

Thus,  comparing  the  two  last  cycles,  the  reduction  in  outdoor  pauperism 
was  more  than  counterbalanced  by  the  increase  in  indoor  pauperism. 
How  far  the  one  was  the  result  of  the  other  we  are  not  prepared  to  say, 
but  it  is  obvious  that  the  increase  in  indoor  pauperism  in  1896-1905 

* These  sums  are  the  expenditure  upon  out-relief  only,  and  do  not  include  salaries  of 
relieving  officers,  etc. 

t These  amounts  include  all  expenditure  on  out-relief. 

^ C.  7684,  pp.  Ixxxiii.  and  Ixxxiv.  ^ Annual  Report  of  the  Local  Government  Board 
[Cd.  2214],  1903-4,  p.  Ixxxvii.  * Ihid.^  [Cd.  3665],  1906-7,  p.  405.  ^ Statistical  Appen- 
dix, Part  I.,  par.  26. 
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could  have  been  due  only  very  partially  to  a transference  from  the  out- 
door lists. 

65.  Financial  effect  of  change  in  form  of  relief. — It  is  equally 
important  to  examine  these  figures  from  the  financial  standpoint.  In 
1905-6  the  total  cost  of  each  indoor  pauper  averaged  £27  15s.  lOd. ; of 
each  outdoor  pauper  it  averaged  £7  2s.  7d.^  Indoor  pauperism  is  thus, 
approximately,  four  times  as  expensive,  case  for  case,  as  outdoor 
pauperism.  The  proportion  may  have  changed  since  1871,  but  we  have 
no  figures  for  years  before  1900-1.  Accepting  the  proportion  as 
applicable  to  the  whole  period  from  1871  to  1905,  we  find  that  the 
addition  to  the  indoor  numbers  is  far  in  excess  of  one-fourth  of  the 
reduction  in  the  outdoor  numbers.  Thus — 


— 

One-fourth  of 
decrease  in  outdoor 
numbers. 

Increase  in  indoor 
numbers. 

Between — .! 

1871-9  and  1880-7  - 

16,148 

28,124 

1880-7  and  1888-95  - 

6,708 

9,188 

1888-95  and  1896-1905 

759 

27,585 

66.  The  proportion  we  have  taken  is  undoubtedly  affected  by  the 
inclusion  of  the  sick  and  the  children,  and  the  relative  cost  of  indoor 
and  outdoor  relief  would  probably  not  be  so  divergent  in  the  case  of 
other  classes.  Moreover,  the  comparative  cost  may  vary  from  district 
to  district.  But,  upon  the  whole,  the  statistical  evidence  shows  that 
the  financial  effect  of  the  change  in  policy  over  the  last  thirty-five  years 
has  not  been  to  lighten  the  burden  of  poor  relief. 

Review  of  Growth  of  Expenditure. 

67.  The  increase  in  expenditure  has  not  diminished  pauperism. — 
Summing  up  the  general  situation  in  regard  to  the  increase  in  expendi- 
ture, we  find  that,  whilst  the  expenditure  per  inhabitant  has  increased 
from  7s.  Ojd.  to  8s.  2|d.  since  1871-2,  and  is  only  7Jd.  less  than  it  was 
in  1834,  the  expenditure  per  pauper  has  increased  from  £7  12s.  Id.  to 
£15  12s.  6d.  in  the  same  period.^  The  country  is  maintaining  a multi- 
tude of  paupers  not  far  short  of  the  numbers  maintained  in  1871-2,  and 
is  spending  more  than  double  the  amount  upon  each  individual.  The 
increased  expenditure  has  done  little  towards  diminishing  the  extent  of 
pauperism.  Such  advance  as  the  nation  has  made  has  been  accomplished 
at  an  enormous  cost,  and  absorbs  an  annual  amount  which  is  now 
equivalent  to  nearly  one-half  of  the  present  expenditure  upon  the  Army. 
It  may  be  urged  that  the  rate  of  pauperism  has  diminished  from  31*2  per 
1,000  in  1871-9  to  22*2  per  1,000  in  1896-1905,  and  this  is  certainly  a 
matter  for  congratulation,  but  it  has  been  the  result  of  the  large  increase 
in  the  population  rather  than  of  any  considerable  reduction  in  the 
number  of  paupers.  Indeed,  the  number  of  paupers  in  the  cycle  of 
1896-1905  has  been  greater  than  in  the  two  preceding  cycles.  Moreover, 
the  period  of  the  greatest  increase  in  the  expenditure  per  pauper 


^ Annual  Report  of  the  Local  Government  Board  [Cd.  3665],  1906-7,  p.  cxlviii. 
“ Ihid.,  p.  404. 
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corresponds  with  the  period  of  increasing  numbers,  as  the  following 
figures  show  ^ : — 


Cycles. 

Mean  number  of  Persons 
relieved. 

Mean  of  Annual  Rates  of 
Expenditure  per  Pauper. 

Number. 

Increase  (-f-)  or 
decrease  ( — ) as 
compared  with 
previous  Cycle. 

Mean. 

Increase  as 

1 compared  with 
previous  Cycle. 

1871-2  to  1879-80  - - 
1880-1  to  1887-8  - - 
1888-9  to  1895-6  - - 
1896-7  to  1905-6  - - 

747,936 

711,625 

694,094 

718,444 

- 36,311 

- 17,531 
+ 24,350 

£ s.  d. 

9 11  8i 
10  12  0| 
11  14  4i 
14  13  lOf 

£ s.  d. 

-b  1 0 4 
+ 1 2 3f 
+ 2 19  6i 

68.  It  may  also  be  observed  that  the  extent  of  the  diminution  in  the 
rate  of  pauperism  has  been  lessening,  and  has  been  nearly  halved  with 
each  successive  cycle,  so  that  the  greatest  increase  in  the  expenditure 
per  pauper  has  also  been  accompanied  by  the  smallest  diminution  in  the 
rate  of  pauperism.  And  whilst  there  has  been  little  falling  off  in  the 
numbers  since  the  apex  of  the  last  cycle  was  reached,  the  latest  statistics 
convey  little  hope  that  any  further  reduction  is  imminent. 

Distribution  of  Pauperism. 

69.  Rates  of  pauperism  in  Counties, — So  far  we  have  only  dealt 
with  the  question  of  poor  relief  in  England  and  Wales  as  a whole.  It 
is  important  to  consider  the  distribution  over  different  districts.  We 
find  that  the  extent  of  pauperism  varies  in  different  parts  of  the  country, 
and  especially  as  between  towns  and  rural  areas. 

70.  Taking  the  rates  of  pauperism  for  the  different  counties,  we  find 
that  on  January  1st,  1908,  they  varied  from  15’7  per  1,000  of  the 
estimated  population  in  the  West  Riding  of  Yorkshire  to  38‘5  per  1,000 
in  Norfolk.**'^  Generally  speaking,  the  rates  are  lowest  in  the  northern 
counties,  five  out  of  the  seven  counties  having  rates  below  20  per  1,000 
being  found  in  this  group.  Thus  : — • 

Northumberland  ------ 

Westmorland  ------- 

Chester  -------- 

Warwick  ------- 

Lancaster  ------- 

Middlesex  ------- 

Yorks,  W.R.  - 

71.  The  highest  rates  occur  in  different  parts  of 
south  and  west,  thus  : — 


Per  1,000. 

- 19-5 

- 19-4 

- 19-3 

- 18-7 

- 17-6 

- 16-7 

157 

he  country,  east. 
Per  1,000. 

Norfolk  ---------  38-5 

Dorset  - --  --  --  --  37*3 

Anglesey  --------  36*5 

Suffolk  ---------  36*4 

Hereford  --------  34'7 

Oxford  --------  - 33*3 

* These  rates  include  insane  in  workhouses  and  on  out-relief,  and  vagrants,  but  not 
insane  in  asylums,  etc. 

‘ Statistical  Appendix,  Part  I.,  par  16.  and  Annual  Report  of  the  Local  Government 
Board  [Cd.  3665],  1906-7,  p.  404,  and  similar  information  from  previous  reports. 
^ Half-yearly  Statement  of  Pauperism,  January  1st,  1908  (H.C.  130). 
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72.  Unions  with  highest  and  lowest  rates  of  ‘pauperism. — The 
extremes  in  the  case  of  individual  unions  are  obviously  still  wider  apart. 
Thus,  on  March  31st,  1906,  for  which  date  we  have  the  figures,  the  rates 
varied  from  8'5  per  1,000  of  the  population  in  1901  in  the  Fylde  Union 
(Lancashire)  to  73T  per  1,000  in  the  Strand  Union.*  Special  considera- 
tions apply,  no  doubt,  in  the  latter  case,  and  the  next  highest  were 
56‘8  per  1,000  in  the  Poplar  Union  and  56*7  per  1,000  in  the  Thingoe 
Union  (Sulfolk).  We  give,  in  the  following  Table,  the  six  unions  with 
the  highest  rates  and  the  six  with  the  lowest  rates  ^ : — • 


Highest  Rates  per  1,000. 

Lowest  Rates  per  1,000. 

Strand  (London),  73*1. 

Poplar  (London),  56’8. 

Thingoe  (Suffolk),  56*7. 

Saddleworth  and  Todmorden  (both 
in  Yorks.,  W.R.),  10-3. 

Liinesdale  (Lancs.),  9 ’9. 

Mildenhall  (Suffolk),  55*1. 

Haslingden  ("Lancs.),  9*8. 

Dore  (Hereford),  53'7. 

Lancaster  (Lancs.),  9'3. 

Cosford  (Suffolk),  53*2. 

Hampstead  (London),  8’7. 

Fylde  (Lancs.),  8*5. 

Urban  and  Rural  Pauperism. 

73.  Pauperism  in  urban  and  rural  unions. — This  extraordinary 
divergence  in  the  rates  of  pauperism  is  a matter  into  which  we  have 
made  further  statistical  investigation,  and  we  find  that,  generally 
speaking,  the  rates  are  lowest  in  urban  unions  and  highest  in  rural 
unions.  The  results  of  this  investigation  are  given  in  the  Table  ^ on 
page  54. 

74.  It  will  be  noticed,  in  the  first  place,  that  the  lowest  rate  occurs 
in  the  group  of  unions  in  which  the  population  increased  most  rapidly, 
and  that,  without  exception,  the  rates  for  1905-6  become  higher  as  the 
rate  of  increase  in  the  population  falls.  It  is  probable  that,  to  some 
extent,  the  reason  for  the  higher  rate  in  rural  unions  is  that  the  move- 
ment of  the  working  section  of  the  population  to  the  towns  leaves 
behind  a mass  of  pauperism  which  will  obviously  bear  a large  propor- 
tion to  the  remaining  population.  In  the  urban  unions,  on  the  other 
hand,  the  accretion  of  population  tends  to  diminish  the  ratio  of  pau- 
perism to  population.  The  relative  extent  of  pauperism  in  different 
areas  is,  therefore,  influenced,  in  an  important  degree,  by  circumstances 
over  which  the  guardians  have  no  control. 

75.  Within  the  groups,  however,  the  limits  of  variation  are  almost  as 
wide  as  those  for  the  whole  country,  and  the  variations  appear  to 
depend  not  only  upon  the  efficiency  of  the  administration,  but  upon 
the  economic  conditions  prevailing  in  the  unions.  From  the  Census  of 
Paupers,  it  is  found  that  the  lower  limits  in  the  groups  of  unions  in  the 
above  table  range  from  8*5  to  14*6  per  1,000,  and  the  higher  limits  from 
44*8  to  73*1  per  1,000.3 

76.  Secondly,  comparing  the  years  of  similar  industrial  activity,  the 
Table  shows  that  in  London  alone  of  the  seven  groups  has  the  ratio  of 
pauperism  to  population  increased  during  the  last  fifteen  years.  In  the 

t These  rates  include  insane  in  workhouses  and  on  out-relief,  but  not  insane  in 
asylums,  etc.,  or  vagrants. 

^ Statistical  Appendix,  Part  II.,  Table  14.  ^ Ibid..,  Part  I„  par.  85.  ^ Ibid.,  Part  II. 
Table  14. 
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other  six  groups  the  decrease  in  the  ratio  is  least  in  the  two  groups  of 
urban  unions^  in  which  the  population  is  most  rapidly  increasing. 
Whilst  the  unions  with  a declining  or  only  slightly  increasing  popula- 
tion have  been  able  to  effect  considerable  reductions  in  their  pauperism, 
both  in  number  and  in  relation  to  population,  the  rapidly  growing 
unions  are  supporting  a larger  number  of  paupers  and  show  a diminu- 
tion in  the  ratio  incommensurate  with  their  industrial  progress. 


Pauperism  in  Urban  and  Rural  Areas  (excluding  Insane  and  Casuals). 


Groups  of  Unions 
(arranged  in  order 
of  rate  of  increase 
in  population 
between  1891  and 
1901). 

Estimated 
popula- 
tion in 
middle  of 
1905. 

a 

_o 

a,  . 

O .-1 
0,0 

•9 

1891-2  (a 
good  year). 

1895-6  (a 
bad  year). 

1900-1  (a 
good  year). 

1905-6  (a 
bad  year). 

Increase 

(+) 

or  Decrease 

(-) 
in  rate 
per  1,000  of 
population. 

fl  r-l 

O o> 

.9  ^ 

O Pi 

. 

-iJ  O) 

Pi  ^ 

oj 

<o 

o 

O) 

c3 

Mean 
Num- 
ber of 
Pau- 
pers. 

Rate  per  1,000  of  estimated 
population  in  1891. 

Mean 
Num- 
ber of 
Pau- 
pers. 

Rate  per  1,000  of  estimated 
population  in  1895. 

Mean 
Num- 
ber of 
Pau- 
pers. 

Rate  per  1,000  of  estimated 
population  in  1900. 

Mean 
Num- 
ber of 
Pau- 
pers. 

Rate  per  1,000  of  estimated  i 

population  in  1905. 

Between  1891-2  and  1900-1.1 

1 

Between  1895-6  andl905-6.j 

Unions  of  which  the 
following  pro- 
portions of  the 
population  are 
comprised  in 
boroughs  or  ur- 
ban districts  : — 
1.  76  per  cent,  and 

9,783,000 

i 

1 

18-33 

141,019 

18-4 

160,350 

19-6 

157,396 

! 

! 

17-6 

188,011 

19-2 

1 

! 

— -8 

1 

— -4 

under  100  per 
cent. 

2.  100  per  cent. 

8,685,000 

17-11 

132,955 

19-3 

151,846 

20-6 

143,763 

17-9 

177,047  20-4 

— -2 

(extra  Metro- 
politan unions 
wholly  ur- 
ban). 

3.  60  per  cent,  and 

4,565,000 

12*52 

95,619 

i 24-4 

j 

99,769 

24-4 

93,010 

21-7 

102,174 

22-4 

— 2-7 

— 2*0 

under  76  per 
cent. 

4.  100  per  cent. 

4,685,000 

7-29 

86,570 

20-5 

98,738 

22-5 

96,637 

21-1 

117,466  25-1 

+ *6 

+ 2-6 

(London). 

6.  25  per  cent,  and 

3,505,000 

3*48 

109,470 

i 

31-8 

111,991 

32*3 

97,618 

28-2 

100,470  28-7 

— 3-6, 

— 3*6 

under  50  per 
cent. 

6.  Nil  (unions 

1,324,000 

2-09 

40,576 

! 

31-1 

40,922 

31-3 

36,529 

28-0 

1 

38,348  28-9 

— 3-1 

— 2*4 

wholly  rural). 
7.  Under  25  per- 

1,606,000 

—-48 

56,183 

33*8 

57,490 

34-8 

50,857 

31  1 

51,349 

32*0 

— 2-7 

— 2*8 

cent.  but  not 
wholly  rural. 

i 

i 

England  and  Wales 

34,163,000| 

12-17 

1 

662,392 

22-8 

721,106 

23-7 

! 

675,810^ 

21-0 

774,865 

22*7 

77.  Increase  of  adult  pauperism  in  urban  areas. — The  position  in 
the  urban  areas  is  even  worse  than  that  disclosed  by  the  Table,  for  an 
examination  of  the  statistics  for  men,  women,  and  children  separately 
shows  that,  although  the  movement  in  male  pauperism  is  everywhere 
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more  unsatisfactory  or  less  favourable  than  the  movement  in  pauperism 
amongst  women  and  children,  yet  the  increase  in  adult  pauperism,  both 
male  and  female,  has  wholly  occurred  in  London  and  the  other  urban 
areas.  Moreover,  the  decrease  in  child  pauperism  has  been  confined 
almost  wholl}^  to  the  rural  areas,  where  enormous  reductions  have  taken 
place. ^ 

78.  Other  unsatisfactory  features  of  urban  j)auperism. — We  have 
also  examined  the  age  statistics  of  the  population  living  in  these  different 
groups  of  unions  and  of  the  persons  chargeable  to  the  unions.  As 
might  be  expected,  the  proportion  of  old  people  amongst  the  population 
is  higher  in  the  rural  and  mainly  rural  groups  than  it  is  in  the  urban 
and  mainly  urban  groups.  To  some  extent  this  would  also  explain  the 
higher  rates  of  pauperism  in  the  rural  unions,  and  the  greater  extent 


Groups  of  Unions. 

o 

o 

o 

o 

t-H 

O rH 

•i  a 

^ o o 

s|.s 

Total  number 
of  Paupers  per 
1,000  of  popu- 
lation, on 
March  31st, 
1906. 

ved  during  year 
Sept.,  1907,  per 
mated  population- 

t’s  Count  (1906-  i 
of  Day  Counts 

Proportion  per  cent,  of  Per- 
! sons  relieved  five  times  or  of-  ! 
j tener  to  total.  (Year  1906-7). 

Proportionof  Persons  relieved  j 

1 for  a period  not  exceeding  | 

1 1 week.  (Year  1906-7.) 

1 

1 

-2 

g-l 

M 

Sh  o 

^ a 
pH  ^ 

Crude  rates. 

Corrected 

rates.* 

.2  '-+3  1 

CQ  1 

2 S ! 

CO  f t_i 

cc  o ' 

S=!  i 

Ratio  of  Yea 
7)  to  mean 
of  1907. 

Unions  in  London  - 

i ' 

66-9 

1 187-1 

1 

i 27-8 

29-83 

71-3 

2-79 

3-7 

14-0 

Extra-Metropolitan 
Unions  : — 

1,  Unions  wholly  urban 

i 

63-0 

152-8 

1 

23-2 

25-33 

49-7 

2-47 

1-7 

14-8 

2.  Unions  partly  urban 
and  partly  rural  of 
which  the  follow- 
ing proportions  of 
the  population  are 
comprised  in 
boroughs  or  urban 
districts  : — 

{a)  75  percent,  or 
upwards  - - 

64-3 

142-8 

21-5 

22-98 

40-7 

2-12 

-8 

11-8 

(6)  50  per  cent, 
and  under  75 
per  cent. 

81-6 

‘ 148-3 

1 

24-7 

23-29 

40-6 

1-79 

-6 

10-0 

(c)  25  per  cent, 
and  under  50 
per  cent. 

98-6 

166-4 

30-3 

25-46 

49-2 

1-71 

-6 

7-7 

{d)  Under  25  per 
cent.  - - - 

107-0 

: 171-3 

33-2 

26-74 

52-0 

1-58 

-6 

6-3 

3.  Unions  wholly  rural  - 

1 104-8 

, 160-9 

30-3 

24-28 

50-7 

1-74 

-4 

7-3 

England  and  Wales  - - - 

1 

74-0 

157-7 

1 

25-1 

25-11 

1 

48-9 

2-15 

1-5 

1 11-9 

1 

* These  are  the  rates  at  all  ages  that  would  have  resulted  from  the  rates  prevailing 
at  the  separate  age  groups  if  the  sex  and  age  constitution  of  the  population  in 
these  areas,  severally,  had  been  identical  with  that  of  the  population  of  England 
and  Wales,  as  enumerated  at  the  Census  of  1901. 


^ Statistical  Appendix,  Part  I.,  par.  89. 
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to  which  outdoor  relief  is  given.  We  also  find  that  the  proportion  of 
old  people  relieved  is  higher  in  the  rural  unions  than  in  the  urban 
^ unions,  and  this  may  perhaps  be  explained  by  the  lower  rates  of  wages 
current  in  the  rural  areas,  though,  somewhat  strangely,  the  proportion 
in  London  is  higher  than  in  any  other  group.  The  figures,  taken  from 
the  Census  of  Paupers,  are  given  in  the  preceding  Table  {see  page  55), 
to  which  have  been  added  the  crude  and  corrected  pauperism  rates  on 
March  31st,  1906,^  the  rates  per  1,000  of  the  population  of  the  number 
of  persons  relieved  during  the  year  ended  30th  September,  1907,  the 
ratios  of  the  year’s  count  to  the  day  count,  and  the  proportions  of 
paupers  who  were  relieved  five  times  or  oftener  and  for  periods  not 
exceeding  one  week.^ 

79.  From  whatever  standpoint  we  look  at  the  statistics  for  the 
urban  areas  they  suggest  a very  unsatisfactory  condition  regarding 
the  persons  relieved.  Not  only  has  the  reduction  in  their  rate  of 
pauperism  been  small,  and  the  increase  in  the  number  of  men  relieved 
been  large,  but  the  recurrence  of  relief  is  frequent,  and  a large  proportion 
of  persons  resort  to  the  Poor  Laws  for  very  temporary  and  trivial  reasons. 

80.  It  is  true  that  the  rates  of  pauperism  corrected  for  age  distribu- 
tion are  still  higher  in  the  rural  areas  than  in  the  urban  areas  outside 
London,  but  the  movement  of  the  more  capable  section  of  the  population 
from  the  country  to  the  town,  to  which  reference  has  already  been 
made,  would  largely,  if  not  wholly,  account  for  the  difference.  In  the 
Report  upon  the  Census  of  1901  it  is  shown  that  the  loss  of  population 
by  migration  in  Registration  Districts  wholly  or  almost  wholly  rural 
amounted  to  9’1  per  cent,  in  the  decade  1891  to  1901.^ 

81.  Serious  position  of  London  pauperism. — We  have  dealt  more 
fully  with  the  position  in  London  in  the  Statistical  Appendices  to  our 
Report,  but  in  addition  to  what  has  been  shown  above,  we  may  mention 
that  London  is  maintaining  15,800  more  paupers  than  it  was  in  the 
eighties,  that  the  rate  per  1,000  which  was  generally  below  that  for  the 
rest  of  England  and  Wales  has  risen  above  it,  that  the  larger  numbers 
maintained  in  London  chiefly  consist  of  men  relieved  indoors,  the 
increase  being  relatively  greater  than  elsewhere,  and  that  this  increase 
is  not  due  to  a transference  from  the  outdoor  lists.^  There  is,  thus, 
abundance  of  statistical  evidence  to  show  that  the  present  position  is 
more  serious  in  London  than  in  any  other  part  of  the  country. 

82.  We  now  propose  to  make  a brief  reference  to  the  various  classes 
of  persons  in  receipt  of  relief,  viz.,  widows,  the  aged,  children,  the  able- 
bodied,  the  sick  and  vagrants. 


Widows. 

83.  Number  of  widoius  relieved. — The  question  as  to  the  relief  of 
widows  is,  generally  speaking,  only  differentiated  from  that  of  relief 
to  single  persons  when  there  are  dependent  children.  There  are  no 
statistics  showing  the  total  number  of  widows  relieved,  but  the  number 
of  widows  with  children  relieved  on  January  1st,  1908,  was  36,166,  and 
the  number  of  children  of  widows  was  100,986.®  During  the  year  ended 
September  30th,  1907,  relief  was  given  to  91,649  women  who  were 

^ Statistical  Appendix,  Part  II., Table  13.  ^ Ibid.,  Part  IV.,  Section  2,  pars.  49  and  52. 

® Report  upon  Census  of  1901  [Cd.  2174],  p.  2G.  ■*  Statistical  Appendix,  Part  I., 

pars.  05,  66,  68,  69,  and  70.  ^ Half-yearly  Statement  of  Pauperism,  January  1st,  1908 

(H.  C.  130),  p.  vii. 
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described  as  heads  of  families,  and  it  may  be  estimated  that  three- 
fourths  of  these,  or  say  70,000,  were  widows  with  children.^ 

84.  Widoivs  in  receipt  of  indoor  relief. — From  the  Census  of 
Paupers  it  has  been  ascertained  that  34,832  widows  were  in  receipt  of 
indoor  relief  on  March  31st,  1906.  They  were  classified  as  follows  : — 


j 

i 

i 

1 Ages. 

j 

1 

Able-bodied  Widows. 

Widows. 

In  health. 

Temporarily 

disabled. 

Not  able-  ; 
bodied.  | 

i 

j 

20  to  44 

662 

761 

334 

45  to  59 

- 

- 

i 1,056 

1,907 

1,693 

1 60  and  upwards  - 

- 

- 

' 48 

231 

28,140 

Total 

- 

- 

1,766 

2,899 

30,167 

85.  Of  the  temporarily  disabled  586,  or  20*2  per  cent.,  were  in 
separate  infirmaries  or  sick  asylums,  whilst  of  the  not  able-bodied 
3,566,  or  11*8  per  cent.,  were  relieved  in  those  institutions. 

86.  On  January  1st,  1907,  there  were  1,240  widows  with  children  in 
receipt  of  indoor  relief,  and  their  children  numbered  2,998,  an  average 
of  2’4  children  to  each  widow. 

87.  Widows  in  receipt  of  outdoor  relief. — The  total  number  of 
widows  in  receipt  of  outdoor  relief  cannot  be  stated,  but  for  the  years 
since  1884  we  have  annual  statistics  of  the  number  of  able-bodied 
widows,  and  of  their  children,  receiving  outdoor  relief.  For  January  of 
the  years  1905-7  we  also  know  the  number  of  widows  with  children, 
and  of  their  children,  receiving  outdoor  relief,  and  a comparison  of 
the  two  series  suggests  that  the  two  classes  are  practically  identical. 
Assuming  that  this  is  so  it  appears  that  the  outdoor  widows  with 
children  have  diminished  considerably. 


Out-relief. 

1st  January. 

1884. 

1 

1907. 

1908. 

i 

Able-bodied  widows  - - - 

Percentage  to  total  number  of  women  ! 
in  receipt  of  out-relief  - - / 

Children  of  able-bodied  widows 

Average  number  of  children  to  each  widow 

Widows  with  children 

Their  children 

! 41,486 

16*8 

119,451* 

2-88 

33,664 

12-4 

93,051 

2-76 

34,749 

96,342 

32,773 

12T 

92,344 

2-82 

88.  Decrease  in  number  of  able-bodied  widows  receiving  out- 
relief. — The  decrease  in  the  number  of  able-bodied  widows  accounts 
for  nearly  the  whole  of  the  decrease  in  the  number  of  able-bodied 
women  in  receipt  of  outdoor  relief,  whilst  during  the  same  period 
the  number  of  outdoor  female  paupers  who  are  not  able-bodied  has 

* From  1884  to  1901  the  heading  was  “ Children  dependent  on  widows.” 

^ Statistical  Appendix,  Part  IV.,  Section  2,  par.  32. 
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increased.  Amongst  the  general  population  the  proportion  of  widows 
to  women,  aged  twenty  years  and  upwards,  has  fallen  from  137  per 
1,000  in  1881  to  126  per  1,000  in  1901,  and  this  would  partly  explain 
the  decrease  in  the  number  of  able-bodied  widows  relieved.^  It  would 
not  appear  that  the  guardians  are  refusing  relief  more  frequently  than 
heretofore  in  cases  where  the  number  of  children  is  small,  for  the 
average  number  of  children  to  each  widow  has  hardly  changed  during  ' 
this  period. 

89.  Ages  of  able-bodied  widows  receiving  out-relief. — An  examina- 
tion of  the  ages  of  able-bodied  widows  shows  that  as  their  children 
become  self-supporting  and  able  to  contribute  towards  the  support  of 
their  mothers  the  widows  cease  to  be  chargeable.  The  ages  of  able- 
bodied  widows  in  receipt  of  out-relief  on  31st  March,  1906,  were  as 
follows  : ^ — 


Able-bodied 
widows  in 
receipt  of 
out-relief. 


20  years 

and 

under  25  years 

287 

25  „ 

?5 

5)  55  ,,  - - 

7,173 

35  „ 

45 

5J  11 

16,242 

45  „ 

11  55  ,,  - - 

! 9,412 

55  „ 

upwards 

1,912 

35,026 

The  Aged. 

90.  Available  statistics  as  to  aged  pauperism. — The  regular 
statistics  of  pauperism  do  not  distinguish  the  aged  from  other  classes 
of  adults,  and  such  statistical  information  as  is  available  is  contained 
in  various  special  Returns,  the  Decennial  Censuses  of  1891  and  1901, 
and  the  Pauper  Census  of  March  31st,  1906.^  These  Returns  have  not 
been  compiled  upon  a uniform  basis,  and  even  as  regards  age  some  of 
the  Returns  draw  the  line  between  the  “aged”  and  other  adults  at 
sixty  years,  and  others  at  sixty-five  years.  Comparisons  are,  therefore, 
difficult. 

91.  Old-Age  Pensions  Act  and  pauperism. — The  statistics  of  old- 
age  pauperism  have  a special  bearing  upon  the  question  of  Old-Age 
Pensions.  The  benefits  of  the  Old-Age  Pensions  Act  of  1908  ^ are  confined 
to  those  persons  over  seventy  years  of  age  who  have  not  received  since 
January  1st,  1908,  any  “poor  relief,”  though  medical  relief  and  the 
maintenance  of  dependents  in  asylums,  infirmaries,  or  hospitals,  are  not 
regarded  as  “ poor  relief  ” for  the  purposes  of  the  Act.  The  statistics 
have,  thus,  a double  interest. 

92.  Persons  over  sixty  years  of  age  relieved  on  March  31s^,  1906. — 
According  to  the  Pauper  Census  the  number  of  persons  over  sixty 
(omitting  lunatics  in  asylums,  etc.,  and  vagrants)  in  receipt  of  relief  on 

^ General  Report  on  Census  of  1901  [Od.  2174],  p.  68.  ^ Statistical  Appendix, 

Part  II.,  Table  1.  » H.C.  36,  1890  ; H.C.  265,  1892  ; H.C.  113,  1904  ; Census  1891, 

C.  7058,  p.  Ixiii ; Census  1901  [Cd.  1523],  p.  184  ; Annual  Report  of  the  Local  Govern- 
ment Board,  1899-1900  [Cd.  292],  p.  Iv.  and  1900-1  [Cd.  746],  p.  Ivi.  •*  8 Edw.  VII., 
c.  40. 


PART  IL 


STATISTICAL  SUKVEY  OF  POOR  LAW  PROBLEMS.  59 


March  31st,  1906,  was  379,902,  or  46*5  per  cent,  of  the  total  number  of 
persons  relieved.^  This  number  was  made  up  as  follows  : — 


Ages  oe  Paupers  over  60  (Indoor  and  Outdoor),  March  31st,  1906. 


7-  : :■ 

Males. 

Females. 

Total. 

Ages. 

Number. 

Percentage  to  esti- 
mated male  popu- 
lation of  same  ages 
in  1906. 

1 

Proportion  relieved 
in  Institutions. 

Number. 

Percentage  to  esti- 

mated female  pop- 
ulation of  same 
ages  in  1906. 

Proportion  relieved 

in  Institutions. 

i 

Number. 

Percentage  to  esti-  ‘ 

mated  population  | 

of  same  ages  in  | 

1906. 

60  years  and  under  65  years  - 

25,651 

5-81 

% 

66-6 

35,812 

55,169 

6-92 

% 

21-7 

61,466 

6-41 

65  „ „ „ 70  „ - 

33,793 

11-45 

56-6 

15-03 

17-4 

88,962 

13-43 

70  ,,  ,,  „ 75  „ 

35,475 

17-67 

42-9 

58,688 

22-51 

16-0 

94,163 

20-40 

7o  ,,  ,,  ,,  80  ,, 

30,354 

25-39 

37-8 

46,486 

28-54 

17-8 

76,840 

27-21 

80  ,,  ,,  ,,  85  ,, 

15,744 

27-57 

36-2 

24,647 

28-87 

21-7 

40,391 

28-35 

85  „ „ upwards  - 

6,525 

34-39 

40-7 

11,555 

35-85 

28-9 

18,080 

35-31 

Total  pauper  adults  60 
and  upwards 

147,545 

13-02 

48-3 

232,357 

16-30 

18-8 

379,902 

14-85 

93.  The  increasing  proportion  of  persons  relieved  as  age  advances, 
the  excess  of  the  proportions  for  women  over  those  for  men,  and  the 
preference  shown  for  the  outdoor  method  of  relief  in  the  case  of  women 
have  already  been  mentioned.  In  the  total  the  excess  of  aged  women 
relieved  amounts  to  85,000. 

94.  Persons  over  sixty  in  receipt  of  indoor  and  outdoor  relief. — 
The  method  of  relief  adopted  for  the  aged  is  shown  by  the  following 
figures  for  March  31st,  1906  ^ : — 


Paupers  60  years  of  age  and  upwards. 


Men. 

Women. 

Total. 

In  receipt  of 

Indoor  relief  - 
Outdoor  relief 

- 

71,263 

76,282 

43,701 

188,656 

114,964 

264,938 

Total 

- 

147,545 

232,357 

379,902 

95.  Aged  pauperism  compared  with  aged  population. — Comparing 
old-age  pauperism  with  the  aged  population  we  have  also  shown  that 
between  1892  and  1900  the  number  of  paupers  over  sixty-five  increased 
at  much  the  same  rate  as  the  aged  population,  but  that  since  1900  the 
increase  in  the  numbers  over  sixty-five  has  probably  been  more  rapid 
than  the  increase  in  the  aged  population.  Taking  indoor  paupers  alone 
the  number  of  aged  paupers  in  proportion  to  aged  population  has 
greatly  increased  since  1891.  It  would  thus  appear  that  indoor  relief 
is  now  adopted  more  frequently  for  the  treatment  of  the  aged. 

^ Statistical  Appendix,  Part  II.,  par.  47.  ^ Ibid.,  Part  II. j Tables  C.  and  D. 
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96.  On  the  other  hand  the  number  of  persons  over  sixty-five  receiving 
outdoor  relief  has  increased,  between  1892  and  1906,  in  a slightly  smaller 
proportion  than  the  aged  population.  The  increase  between  1891  and 
1906  in  the  estimated  population  at  those  ages  was  12*8  per  cent.  In 
the  number  of  outdoor  paupers  over  sixty-five  the  increase  between 
1892  and  1906  was  11*4  per  cent.,  whilst  fehe  increase  in  the  number  of 
indoor  poor  over  sixty-five  between  1892  and  1906  amounted  to 
42*2  per  cent.  The  actual  numbers  and  rates  to  population  are  as 
follows  : — 


— 

1 

i 1892. 

i 

1900. 

1 1906. 

Number  of  Adults  in  receipt  of  outdoor  re- 
lief : — 

16  to  64  years  - - - - 

65  years  and  upwards  - 
Ratio  to  estimated  population  per  cent. : — 

16  to  64  years 

65  years  and  upwards  - - - - i 

1 : 

1 j 

125,756 
205,045  1 

1 

0*7 

14-9  i 

137,175 

212,913 

0*7 

14-3 

1.53,527 

228,346 

0-7 

14-3 

97.  It  would  seem,  therefore,  that  although  the  financial  effect  of 
Mr.  Chaplin’s  circular  of  1900  may  have  been  to  increase  the  expendi- 
ture upon  out-relief  there  has  been  no  increase  in  the  proportion  of  the 
aged  population  on  the  out-relief  lists. 

98.  Unions  with  the  highest  rates  of  aged  pauperism. — As  in  the 
case  of  the  ratios  of  the  total  number  of  paupers  to  population,  the 
ratios  of  aged  paupers  to  aged  population  vary  considerably.  In  the  coun- 
ties, the  rates  varied  on  31st  March,  1906,  from  86*9  per  1,000  in  Westmor- 
land to  209*2  per  1,000  in  Monmouth,  and  in  the  unions  from  37*8  per  1,000 
in  the  Fylde  Union  (Lancashire)  to  561*5  per  1,000  in  the  Strand  Union 
(London).^  The  rates  were  high  in  many  of  the  central  unions  of 
London.  Of  the  six  unions  with  the  highest  rates  of  aged  pauperism 


five  were  in  London  : — 

Per  1,000. 

Strand  ---------  561*5 

Holborn  ---------  439*2 

City  of  London  -------  401*3 

Poplar  - --  --  --  --  372  7 

Bermondsey  - --  --  --  - 3472 

Liverpool  ---------  340*1 


99.  Aged  pauperism  in  urban  and  rural  unions. — -In  the  following 
Table  we  give  the  proportion  of  aged  persons  over  sixty  to  the  total 
population  for  urban  and  rural  groups  of  unions,  and  the  proportion  of 
such  persons  in  receipt  of  poor  relief.^ 

100.  This  Table  shows  that  the  proportion  of  aged  persons  is  much 
higher  in  the  rural  areas  than  in  the  urban  areas,  and  it  also  shows 
that  the  rate  of  pauperism  is  higher  amongst  the  aged  population  in 
rural  areas  than  amongst  the  aged  population  in  extra-Metropolitan 
urban  areas.  In  London  the  rate  of  aged  pauperism  amongst  males  is 
considerably  higher  than  in  any  other  group,  and  amongst  females  it  is 
much  higher  than  in  other  urban  areas.  The  movement  outwards  of 

—the  residential  population  no  doubt  tends  to  produce  this  result,  but  the 

^ Statistical  Appendix,  Part  II.,  Tables  11  and  14..  ^ Ibid.,  Part  II.,  Table  13. 
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increase  which  has  occurred  in  the  numbers  relieved  in  London  shows 
that  the  higher  rates  of  pauperism  there  cannot  be  wholly  attributed  to 
this  movement. 


Groups  of  Unions. 

Persons  over  60  per  1,000 
of  population  (1901)  of 
both  sexes. 

Male  and  female  paupers 
over  60  on  31st  March,  1906, 
per  1,000  of  male  and  fe- 
male population  at  same 
ages  in  1901. 

Males. 

Females. 

Total. 

Males. 

1 ' 

Females. 

Total. 

Unions  of  London  - - - 

Extra-Metropolitan  Unions  ; — 

27-9 

i 

39-0 

1 

66*9 

186-3 

187-8 

187-1 

1.  Unions  wholly  urban 

2.  Unions  partly  urban  and 
partly  rural  of  which  the 
following  proportions  of 
the  population  are  com- 
prised in  boroughs  and  ur- 
ban districts  : — 

27-1 

35-9 

63-0 

i 

! 

i 

i 

137-6 

164-3 

152-8 

(a)  75°/>  and  upwards 

28-3 

36*0 

64-3 

124-2 

157-4 

142-8 

(6)  50°/o  and  under  75°/°  - 

37T 

44-5 

81-6 

126T 

166-7 

’ 148-3 

{c)  25°/°  and  under  50°/°  - 

45-8 

52-8 

98-6 

136-4 

192-5 

166-4 

{d)  Under  25yo  - 

50-2 

56*8 

107-0 

135-6 

202-8 

171-3 

3.  Unions  wholly  rural 

50-2  ! 

54-G 

104-8 

131-7 

187-7 

160-9 

England  and  Wales  - - - 

32-9  ! 

4M  ^ 

1 

74-0 

137-7 

173-8 

157-7 

101.  Population  over^ seventy  years  of  age  and  estimated  number 
disqualified  under  Old-Age  Pensions  Act. — The  number  of  persons  in 
England  and  Wales  over  seventy  years  of  age  in  1901  was^ : — 


Men. 

Women. 

Total. 

70  and  under  75  - 

195,465 

250,868 

446,333 

75  „ „ 80  - - 

- 

- 

113,096 

151,384 

264,480 

80  „ „ 85  - 

- 

- 

52,137 

76,631 

128,768 

85  „ upwards  - 

- 

- 

17,971 

30,528 

48,499 

Total 

- 

- 

- ! 378,669 

509,411 

888,080 

102.  The  number  of  paupers  at  these  ages  is  given  in  the  Table  in 
paragraph  92,  but  those  figures  only  relate  to  the  day  count,  and  a 
much  larger  number  of  persons  over  seventy  years  of  age  would  have 
received  such  poor  relief  in  1908  as  would  disqualify  them  for  the 
receipt  of  old-age  pensions  under  the  Act.  After  the  introduction  of 
the  measure  into  the  House  of  Commons  persons  over  seventy  who  had 
not  so  far  during  the  year  1908  received  relief  would,  no  doubt,  make 
every  effort,  and  would  be  assisted  by  others,  to  avoid  applying  for 
relief,  in  order  that  they  might  not  incur  disqualification  for  the 
pension  on  January  1st,  1909. 


^ Summary  Table  Census,  1901  [Cd.  1523],  p.  139. 
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Children. 

108.  Number  of  children  relieved  on  January  1st  1908  and 
during  year  1906-7.— The  up-bringing  of  Poor  Law  children  probably 
aflorcls  more  opportunity  for  the  exercise  of  preventive  influences  than 
any  other  branch  of  Poor  Law  work.  The  question  is  no  less  important 
from  the  statistical  point  of  view,  for  children  under  sixteen  years  of 
age  form  nearly  one-third  of  the  total  number  of  persons  in  receipt  of 
relief.  ^ On  January  1st,  1908,  relief  was  given  to  234,792  children 
(omitting  insane  and  casuals),  a number  which  represents  20*6  per  1,000 
of  the  estimated  child  population  of  the  same  ages.  During  the  year 
1906—7  the  number  of  children  relieved  was  564,314  (omitting  lunatics 
m asylums,  etc.,  and  casuals),  or  2-49  times  more  than  the  mean  number 
for  the  day  counts  of  that  year. 

104.  Ages  of  children  relieved  on  March  31s^,  1906.— Classified  by 
age  the  children  are  grouped  as  follows  ^ : — 

Poor  Law  Children  on  31st  March,  1906  (omitting  Lunatics  in  Asylums,  etc 
AND  Casuals).  ’ 


Age  Groups. 


Under  1 year 
1 year  and  under  3 years 


years 


15 


5 

10 

13 

14 

15 


16 


Total 


Indoor. 

Outdoor. 

Total. 

Total 

(Quinquennial 
age  groups). 

Number. 

Per  1,000  of  esti- 
mated popalation 
of  same  ages  in 
middle  of  1906. 

a 

: Per  1,000  of  esti- 
j mated  population 
of  same  ages  in 
middle  of  1906. 

Number. 

Per  1,000  of  esti- 
mated population 
of  same  ages  in 
middle  of  1906. 

Number. 

Per  1,000  of  esti- 
mated population 
of  same  ages  in 
middle  of  1906,. , J 

2,799 

3-4 

4,616 

5*6 

7,415 

9-1 

^ ; 1 

3,712 

2-5 

14,827 

9-9 

18,539 

12-4 

151,767  13*6  , 

4,913 

3*3 

20,900 

14-1 

25,813 

17-4 

j ' 

19,990 

5*7 

69,278 

19*7 

89,268 

25-3 

89,268  . 25*3  { 

15,706 

7 ‘7 

46,473 

22-8 

62,179 

30-5 

< 

5,332 

7-9 

12,894 

19-1 

18,226 

27*0 

) 90,586  i 26.7  ► 

3,903 

5-7 

6,278  1 

9-2 

10,181  1 

14-9 

1 t 

(15  and  : (15  and  > 

2,636 

3-9 

3,464 

5-1 

6,100 

9-0 

under  20)  under  20)1 
12,485  3*7  ! 

58,991  i 

5-2 

178,730  1 

15-7 

237,721  ; 

20*9 

_ 1 _ 

1 ; 

105.  Ages  at  which  children  commence  work. — The  decrease  from 
90,586  at  ages  ten  to  fifteen  to  12,485  at  ages  fifteen  to  twenty  is  due 
of  course,  to  the  boys  and  girls  being  sent  to  work  and  becoming  self- 
supporting,  but  in  the  more  detailed  figures  in  the  other  columns  it  is 
shown  that  the  decline  due  to  this  cause  commenced  at  an  earlier  age  than 
fifteen.  Up  to  ages  between  ten  and  thirteen  the  proportion  to  popula- 
tion increases  continuously,  but  thereafter  diminishes.  It  is  clear, 
therefore,  that  many  pauper  children  commence  their  industrial  careers 
at  thirteen  years  of  age,  if  not  earlier.  A closer  examination  of  the 
rates  for  indoor  and  outdoor  pauper  children  respectively  shows,  how- 
eyer,  that  whilst  the  rate  for  outdoor  pauper  children  commences  to 
diminish  at  thirteen,  the  indoor  rate  does  not  decline  until  the  age  of 
fourteen  years  has  been  reached.  At  thirteen  years  of  age,  indeed,  the 
1 Statistical  Appendix,  Part  II.,  Tables  C and  D,  and  par.°47. ^ 
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indoor  rate  shows  an  increase  over  that  for  ages  ten  to  thirteen.  It  is 
not  amongst  the  indoor  children,  therefore,  that  work  commences  at 
such  early  ages. 

106.  Cause  of  larger  ratio  of  child  'pauperism  at  higher  ages. — The 
increasing  proportion  of  pauper  children  to  population  at  ages  up  to  the 
group  ten  to  thirteen  may  probably  be  due  to  the  fact  that  as  children 
grow  older,  there  is  a greater  risk  of  their  losing  one  or  both  of  their 
parents.  Upwards  of  60  per  cent,  of  the  pauper  children  are  orphans 
or  are  dependent  on  widows,  and  it  will  easily  be  seen  how  great  an 
influence  this  factor  must  have  upon  the  number  of  children  relieved  at 
different  ages.^ 

107.  Children  maintained  in  'workhouses. — In  regard  to  the  pro- 
vision of  special  institutions,  children  have  received  more  attention 
than  any  other  class,  and  of  the  indoor  children  few  are  now  left  in  the 
workhouses.  Out  of  the  237,721  Poor  Law  children  tabulated  above 
only  18,558  were  maintained  in  workhouses,  and  out  of  that  number 
upwards  of  4,000  were  in  wards  for  the  sick.  In  the  ordinary  wards  of 
the  workhouses  there  were,  thus,  only  14,439  children,  and  of  these 
3,367  were  infants  under  three  years  of  age.^ 

108.  The  advance  which  has  been  made  in  this  respect  during  the  last 
few  years  will  be  seen  in  the  statement  that,  whilst  on  January  1st, 
1899,  workhouses  and  infirmaries  housed  48*7  per  cent,  of  the  indoor 
children,  on  January  1st,  1908,  the  corresponding  percentage  had  been 
reduced  to  36  0.  On  January  1st,  1904,  workhouse  wards  other  than 
the  infirm  wards  contained  27'5  per  cent,  of  the  indoor  children,  whilst 
on  January  1st,  1908,  the  percentage  was  only  24T.  Children  relieved 
in  institutions  not  under  control  of  Poor  Law  authorities. — There 
appears  to  be  a growing  inclination  to  send  children  to  certified  and 
other  institutions,  not  under  the  control  of  the  Poor  Law  authorities, 
the  number  maintained  in  such  institutions  having  risen  from  7,274  on 
January  1st,  1899,  to  9,369  on  January  1st,  1908.^  The  total  number  of 
paupers  maintained  in  non-Poor  Law  institutions  has  risen  from  4,877 
on  January  1st,  1886,  to  11,509  on  January  1st,  1908,  and,  as  will  be 
seen,  the  greater  proportion  of  persons  maintained  in  such  institutions 
are  children.^ 

109.  Decrease  in  number  of  children  in  receipt  of  indoor  and  out- 
door relief. — There  has  been  a considerable  reduction  in  the  number  of 
children  in  receipt  of  Poor  Law  relief  since  the  year  1871.  In  that  year 
the  number  approached  400,000.  It  is  now,  as  we  have  shown,  less 
than  250,000.  The  reduction  has  taken  place  wholly  in  the  outdoor 
section,  and  as  nearly  three-fourths  of  the  Poor  Law  children  receive 
this  form  of  relief  the  small  increase  in  the  numbers  relieved  indoors 
has  no  appreciable  effect  on  the  total.  Arranged  in  the  usual  cycles  the 
statistics  are  as  follows  ® : — 


Cycles. 

Indoor. 

Outdoor. 

Total. 

1871-2  to  1879-80 

1880-1  to  1887-8  - 
1888-9  to  1895-6  - 
1896-7  to  1905-6  - 

^ 1 S+.Q +.1  ti+.inci  1 A Tir.on/l'i-v  1 

47,814 

54,863 

51,002 

52,661 

1 a 

220,765 

205,330 

184,439 

166,475 

..  1 9F.  8 

268,579 

260,193 

235,441 

219,136 

^ "Drt  T Vvl  r\ 

XVII.  “ Ihid.,  Table  XII.  ‘ Ihid.,  par.  42. 
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110.  Comparing  the  first  and  last  cycles  it  was  shown  in  paragraph  24 
that  the  child  population  had  increased  by  21*3  per  cent.,  whilst  child 
pauperism  had  decreased  by  18'4  per  cent. 

111.  Classification  of  children  relieved  and  changes  in  numbers 
in  certain  classes. — Children,  other  than  orphans  and  deserted  children, 
have  been  classified  in  the  regular  Returns  according  to  the  physical 
condition  of  their  parents,  and  since  1894,  also  according  to  the  con- 
dition of  their  parents  as  to  marriage.  The  first  classification  is  as 
follows : — ^ 


January  1st,  1908. 

Indoor. 

1 

Outdoor. 

Total. 

Children  relieved  with  parents  : 

i.  Children  of  able-bodied  widows  relieved 
ii.  Other  children  relieved  with  one  or 
both  parents  being  able-bodied  - - ' 

1 

y 25,853  i 

j 

1 r 92,344  ) 

’ 1 1 
^ 50,656  y 

188,541 

iii.  Children  of  not  able-bodied  parents 

relieved  - 

Orphans  or  children  relieved  without  parents 

1 

J 

36,573 

1 I 

t 19,688  J 
9,678 

46,251 

62,426 

172,366 

234,792 

112.  And  the  188,541  children  with  parents  are  re-classified  under 
the  following  heads  : — ^ 

Number. 

Children  of  married  couples  relieved  51,985 

,,  widowers  relieved 2,966 

„ widows  relieved 100,986 

,,  married  men  relieved  without  wives  _ . _ . 5,095 

„ , deserted  and  other  married  women  relieved  without 

husbands 20,774 

„ (illegitimate)  relieved  with  mothers  - - - . 6,735 


188,541 

113.  It  may  be  noted  that  the  children  of  widows  form  the  largest 
group,  and  we  have  already  shown  that  since  1884  a considerable  de- 
crease has  occurred  in  this  class.  Children  of  other  able-bodied  parents 
in  receipt  of  out-relief  number  upwards  of  50,000  and  have  in  recent 
years  increased  considerably.  Orphans  and  children  relieved  without 
parents  are  chiefly  in  receipt  of  indoor  relief,  and  this  class  accounts 
for  the  whole  of  the  increase  in  the  number  of  indoor  children  in  the 
cycle  of  1897-1906  as  compared  with  that  of  1889-96.  The  number  of 
illegitimate  children,  whose  mothers  are  in  rec(dpt  of  relief,  has  fallen 
from  8,569  on  January  1st,  1884,  to  6,735  on  January  1st,  1908.^ 

114.  Rates  of  child  in  various  districts.  — Child 

pauperism  varies  between  district  and  district  in  much  the  same  way  as 
total  pauperism.  For  instance,  whilst  the  rates  for  all  classes  varied 
from  8‘5  to  73'1  per  1,000  on  March  31st,  1906,  those  for  children  under 
16  varied  from  4*7  per  1,000  in  Lutterworth  (Leicestershire)  to  48*4 
per  1,000  in  Alston-with-Garrigill  in  Cumberland.^  The  rural  unions 
have  a higher  proportion  of  children  amongst  their  population,  but 
the  rate  of  child  pauperism  to  child  population  does  not  greatly  vary 
between  the  difierent  groups.  London,  however,  has  the  lowest  pro- 

* Half-yearly  Statement  of  Pauperism,  January  1st,  1908  (H.C.  160),  p.  xiv.  ^ Ihid., 
p.  vii.  ^ Statistical  Appendix,  Part  I.,  Table  XVIII.  ^ Ibid.,  Part  II.,  Tables  12  and  14. 
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portion  of  child  population,  and  the  highest  ratio  of  child  pauperism 
to  child  population.  Moreover,  whilst  the  decrease  since  1871-2  in  the 
number  of  outdoor  children  in  London  has  been  largely  discounted  by 
an  increase  in  the  number  of  indoor  children,  outside  London  the  number 
of  children  in  receipt  of  both  forms  of  relief  has  diminished.  Since 
1891-2,  there  have  been  large  reductions  in  the  number  of  children  in 
receipt  of  relief  in  rural  unions,  whilst  in  London  and  the  groups  of 
urban  unions  the  reductions  have  been  much  smaller  or  there  have 
been  considerable  increases. 

115.  Conclusions  regarding  child  pauperism. — The  question  of 
child  pauperism  differs  from  that  of  adult  pauperism  in  that  no  degree 
of  responsibility  for  their  condition  of  dependence  attaches  to  the 
children.  Except  in  regard  to  orphans,  both  causes  and  treatment  must 
be  considered  from  the  point  of  view  taken  up  in  regard  to  the  parents. 
The  reduction  in  child  pauperism,  in  so  far  as  it  represents  greater 
independence  of  the  parents,  is  therefore  a matter  for  congratulation, 
but  it  should  be  borne  in  mind  that  the  reduction  has  been  chiefly  in 
the  number  of  widows’  children,  whilst  the  number  of  children  of  other 
able-bodied  [parents  receiving  out-relief  has  increased,  and  that  the 
reduction  during  the  last  fifteen  years  has  been  effected  principally  in 
rural  unions. 

The  Able-Bodied. 

116.  Changes  in  number  of  able-bodied  persons  relieved. — We  refer 
in  the  Statistical  Appendix  to  the  uncertainty  of  the  statistics  regard- 
ing able-bodied  pauperism.^  The  term  is  applied  not  only  to  the  persons 
who  are  ordinarily  able-bodied  in  health  but  also  to  those  who  are 
ordinarily  able-bodied  but  temporarily  disabled,  and  it  is  only  in  com- 
paratively recent  years,  i.e.,  since  1891-2,  that  these  two  classes  have 
been  distinguished.  Taking  the  two  together  we  find  that  there  are 
about  110,000  able-bodied  persons,  i.e.,  about  one-fifth  of  the  adult 
paupers  are  so  classified.  The  proportion  has  diminished  considerably 
since  1871-2,  but  the  diminution  has  been  wholly  in  the  outdoor  section, 
the  proportion  of  indoor  paupers  classified  as  able-bodied  having  risen 
from  21*7  per  cent,  in  1871-9  to  25*6  per  cent,  in  1896-1905.^  Moreover, 
the  proportion  of  the  able-bodied  to  the  total  number  of  adults  has 
risen  in  the  case  of  men,  whilst  it  has  diminished  in  the  case  of  women. 


Mean  number  of  ordinarily  able-bodied 

in  health. 

Years. 

Males. 

r 

Females 

(indoor  only). 

Indoor. 

Outdoor. 

1891-2  (first  year  available — a good  year)  - i 

1 5,070 

4,201 

7,094 

1895-6  (a  bad  year) 

: 8,158 

4,769 

8,869 

1900-1  (a  good  year)  - - 

5,399 

3,009 

7,475 

1905-6  (a  bad  year)  ----- 

9,884 

7,147 

8,563 

1906-7  i latest  years  f- 

9,047 

5,464 

8,086 

1907-8/  available  \ 

9,164 

5,660 

8,248 

^ Statistical  Appendix,  Part  I.,  par  45.  ^ Ibid.,  par.  53. 
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The  increase  in  the  number  of  indoor  able-bodied  has,  at  all  events  since 
1891,  been  chiefly  in  the  numbers  who  are  sick,  but  during  the  last  ten 
years  there  has  also  been  an  appreciable  addition  to  the  number  of  healthy 
able-bodied  men  in  receipt  of  relief.  The  figures  for  the  latter  class  are 
as  in  preceding  Table. ^ 

117.  Number  and  classification  of  healthy  able-bodied  men  re- 
lieved.— Healthy  able-bodied  men  in  receipt  of  outdoor  relief  are  classified 
under  different  heads,  and  it  appears  that  the  greater  number  are  “ re- 
lieved on  account  of  the  sickness,  accident,  or  infirmity  of  some  member 
of  the  family,  or  on  account  of  a funeral.”  The  number  fluctuates  with 
the  cycles  of  trade,  but  does  not  vary  greatly.  On  the  other  hand  the 
number  “ relieved  on  account  of  want  of  work  or  other  causes  ” has 
varied  since  1884  between  the  minimum  of  297  reached  on  January  1st, 
1900,  and  the  maximum  of  7,872  on  January  1st,  1905.  The  numbers  on 
January  1st,  1908,  were: — 

Relieved  on  account  of  : — 

Sudden  and  urgent  necessity  ------  432  ' 

Sickness,  etc.,  of  family  - - - - - - - 3,952 

Want  of  work  or  other  causes  (except  man’s  own  sickness)  2,732 

118.  Ages  of  able-bodied  persons  in  health  relieved  on  March  31s^, 
1906.— In  the  following  Table  the  ages  of  the  able-bodied  are  given,  and 
it  will  be  seen  that  a large  proportion  are  young  persons  and  persons  in 
the  prime  of  life  who  might  be  expected  to  make  independent  provision 
for  themselves  and  their  families  ^ : — 


Ordinarily  Able-bodied  in  Health  on  31st  March,  1906. 


' Age  Groups. 

Indoor. 

Outdoor. 

1 Men. 

Women. 

Men.* 

Single  women 
without  chil- 
dren (healthy 
and  sick). 

Other  women 
(healthy  and 
sick),  t 

16  and  under  20  - 

1 525 

729 

70 

500 

40 

20  „ 

„ 25  - 

351 

' 790 

261 

436 

1,133 

25  „ 

„ 35  - 

1,097 

1 2,270 

2,198 

546 

13,008 

35  „ 

„ 45  - 

2,153 

! 2,465 

2,914 

537 

23,351 

45  ., 

„ 55  - 

3,499 

1 1,894 

1,780 

437 

12,697 

55  „ 

„ 65  - ; 

2,319 

903 

743 

249 

2,719 

65  „ 

» 75  - ; 

105 

1 28 

126 

27 

325 

75  „ 

„ 85  - 1 

11 

4 

11 

7 

72 

85  „ 

upwards 

— • 

— 

— 

— 

5 

Total  - - ! 

10,060 

9,083 

8,103 

2,739 

53,350 

119.  Changes  in  number  of  able-bodied  men  relieved  in  urban  and 
rural  unions. — An  important  change  in  regard  to  the  relief  of  the 

* Excluding  men  relieved  on  account  of  their  own  sickness,  accident,  or  infirmity, 
t Wives  of  men  receiving  out-relief  are  classified  as  able-bodied  if  their  husbands  are 
able-bodied,  but  not  otherwise. 

^ Statistical  Appendix,Part  I.,  par.  57.  ^ Ihid.^  Part  II.,  Table  1. 
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able-bodied  is  concealed  by-  the  total  figures.  - If  an  examination  be 
made  in  urban  and  rural  unions  separately  it  is  found  that  whilst  the 
numbers  have  diminished  in  rural  unions  they  have  increased  in 
urban  unions."  This  important  change  is  brought  out  in  the  following 
Table  1 

Increase  or  Decrease  per  cent,  in  Number  of  Able-Bodied  Men  in  Health. 


Indoor. 

Outdoor. 

Groups  of  Unions. 

Between 
1891-2  and  ' 
1900-1. 

Between 
1895-6  and 
1905-6. 

Between 
1891-2  and 
1900-1. 

Between 
1895-6  and 
1905-6. 

Unions  in  London  - - - 

-f  0*7  1 

-b  38-4 

+ 6-6 

-b  137*9 

Extra  Metropolitan  Unions  : — 

1.  Unions  wholly  Urban 

i 

-b  12-8 

-b  24-4 

1 

- 5-5 

-b  133*8 

2.  Unions  partly  Urban  and 
partly  Rural  of  which 
the  following  proportions 
of  the  population  are 
comprised  in  Boroughs 
and  Urban  Districts  : — 

{a)  lb  per  cent,  and 
upwards 

-b  34-0 

-b  19-2 

- 32-6 

-b  56*3 

{h)  50  per  cent,  and 
under  75  per  cent. 

- 3-5 

-b  2*3 

— 48-9 

- 18*5 

(c)  25  per  cent,  and 
under  50  per  cent. 

; - 6-4 

-b  8-4 

-45*0 

- 39*3 

(d)  Under  25  per  cent.  - 

- 26-1 

- 19-0 

- 44*2 

1 - 34*4 

3.  Unions  wholly  Rural  - 

- 30-0 

- 33-7 

-41-0 

i - 37*7 

England  and  Wales 

1 

-b  6-5 

j -b  21*2 

-28*4 

-b  49*9 

120.  Conclusions  regarding  able-bodied  pauperism. — The  con- 
sideration of  these  statistics  leads  to  the  conclusion  that  it  is  in  regard 
to  the  able-bodied  that  least  progress  has  been  made.  Indeed  it  would 
appear  that  there  has  recently  been  a considerable  retrogression  in  this 
branch  of  the  Poor  Law.  Either  the  urban  population  is  becoming  less 
fitted  for  maintaining  their  independence,  or  the  facility  with  which 
relief  may  be  obtained  and  the  immunity  from  labour  which  it  confers 
are  enticing  a larger  number  of  persons  to  avail  themselves  of  Poor  Law 
relief. 

The  Sick. 

121.  Regular  statistics  of  sick  persons  relieved. — The  regular 
statistics  of  pauperism  give  no  comprehensive  account  of  the  number 
of  paupers  who  are  sick.  They  have,  since  1891,  distinguished  the  able- 
bodied  indoor  paupers  who  are  sick  from  those  in  health,  and  a similar 
distinction  has  been  made  since  1884  as  regards  able-bodied  men  in 
receipt  of  outdoor  relief.  The  numbers  in  receipt  of  outdoor  medical 
relief  only  have  been  shown  since  1893. 

122.  Number  of  able-bodied  sick. — The  increase  in  the  number  of 

^ Statistical  Appendix,  Part  I.,  par.  96. 
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the  able-bodied  sick  relieved  indoors  is  shown  in  the  followino’ 
Table;— 1 


Mean  number  of  ordinarily  able-bodied 
who  are  sick. 


Years.  • 

j 

i Males. 

i 

Females 

Indoor. 

Outdoor. 

i (indoor  only). 

i 

1891-2  (first  year  available,  a good 

7,304 

8,748 

6,923 

year)  ------ 

1895-6  (a  bad  year)  - - - - 

10,281 

8,831 

8,370 

1900-1  (a  good  year)  - - - - 

11,449 

15,913 

6,950 

9,257 

1905-6  (a  bad  year)  - - - - 

8,901 

12,187 

1906-71  (latest  years  r 

15,913 

9,028 

12,338 

1907-8  J available)  \ - - - 

16,061 

8,569  j 

1 12,661 

123.  The  increase  has  been  fairly  general  in  both  urban  and  rural 
areas,  but  still  it  has  been  highest  in  some  of  the  urban  groups  of 
unions.^  The  development  of  separate  Poor  Law  infirmaries  has, 
probably,  rendered  the  receipt  of  indoor  medical  treatment  less  distaste- 
ful, and  many  who  would  not  previously  have  accepted  such  treatment 
now  take  advantage  of  the  new  institutions.  The  numbers  under  treat- 
ment in  infirmaries  and  infirm  wards  of  workhouses  has  risen  from 
78,319  on  January  1st,  1904,  to  91,738  on  January  1st,  1908.^  There 
has  been  nothing  like  th^  same  expansion  in  the  number  of  able-bodied 
in  receipt  of  outdoor  medical  relief,  or  in  the  number  of  outdoor  paupers 
of  all  classes  in  receipt  of  medical  relief  only. 

124.  Persons  under  medical  treatment  in  certain  unions  on 

IMh,  1907.- — Realising  the  incompleteness  of  this  information,  we 

obtained  a return  from  128  unions  giving  statistics  of  the  persons  under 
medical  treatment  at  noon  on  April  13th,  1907.  From  this  return  we 
find  that  nearly  one-third  of  the  persons  in  receipt  of  relief  are  under 
medical  treatment,  and  that  this  proportion  rises  to  nearly  one-half  in 
the  case  of  the  indoor  poor,  and  falls  to  one-fifth  in  the  case  of  the 
outdoor  poor.  For  men  under  fifty  years  of  age  the  proportion  reaches 
three-fifths,  and  for  men  of  these  ages  relieved  indoors  it  rises  to  two- 
thirds.  The  proportion  of  women  under  medical  treatment  is  smaller 
than  that  of  men,  especially  in  the  case  of  out-relief.^ 

125.  The  five  most  important  groups  of  the  specified  diseases  amongst 
the  persons  relieved,  and  the  proportions  under  medical  treatment  for 
each  of  them,  are  ® : — 

(1)  Bronchitis  and  pneumonia,  44*0  per  1,000  of  the  total  number 
of  persons  relieved. 

(2)  Rheumatism  and  gout,  19-9  per  1,000  of  the  total  number  of 
persons  relieved. 

(3)  Pulmonary  tuberculosis,  15-8  per  1,000  of  the  total  number  of 
persons  relieved. 

(4)  Heart  disease,  13’9  per  1,000  of  the  total  number  of  persons 

relieved.  _ 

^ Statistical  Appendix,  Part  1.,  par.  57.  ' Ibid.^  par.  96.  ^ Ibid.^  Table  XII. 

■’  Ibid.^  Part  III.,  pars.  5 and  7.  " Ibid,^  Table  III. 
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(5)  Ulcerated  legs,  12*1  per  1,000  of  the  total  number  of  persons 
relieved. 

126.  Over  three-fourths  of  the  poor  under  medical  treatment  in 
London  are  relieved  in  Poor  Law  institutions,  whilst  less  than  one-half 
are  so  relieved  outside  London. 

127.  Proportion  of  pauperS‘ receiving  indoor  and  o%itdoor  medical 
treatment. — In  the  following  table  we  give  the  proportions  under 
medical  treatment  for  London  and  the  extra-Metropolitan  unions 
respectively  ^ : — 


I 

Proportion  under  medical  treatment  per  1,000  Indoor  and 
Outdoor  Paupers  (taken  together)  at  each  age  group. 

Children 

under 

16  years 
of  age. 

Men. 

Women. 

Total. 

■ ^,.-1.:--;  :: 

Under  50  years 
50  years  of  age  and 
of  age.  upwards. 

Under 
50  years 
of  age. 

50  years 
of age and 
upwards. 

London  (31  unions)  -|^ 

Extra-Metropolitan  J 
unions  (97  unions)  j 

I. 

0. 

T. 

I. 

0. 

T. 

174-0 

54-0 

228-0 

41-7 

58-8 

100-5 

1 

603-2  ! 318-7 
92-0  56-7 

695-2  375-4 

313-7  183-7 

215-2  127-7 

528-9  311-4 

393-8 

118-2 

512-0 

156-3 

152-7 

309-0 

261-7 

120-9 

382-6 

117-7 

172-9 

290-6 

292-9 

85-0 

377-9 

126-8 

131-4 

258-2 

128.  Excess  of  London  proportions  under  medical  treatment. — 
Notwithstanding  the  large  number  of  medical  charities  in  London,  the 
London  proportions  for  indoor  and  outdoor  paupers  taken  together  are 
higher  than  the  provincial  proportions  in  every  group,  and  it  will  be 
seen  that  the  excess  is  wholly  due  to  the  larger  numbers  under  treat- 
ment in  institutions.  In  the  case  of  children  and  of  men  and  women 
under  fifty  the  excess  of  the  London  proportion  over  the  provincial 
proportion  is  very  considerable. ^ 


Excess  ( + ) or  deficit  ( — ) of  London  porportions 
under  medical  treatment  over  provincial  proportions. 


Indoor.  i Outdoor. 

i 

Total. 

Children 

. 1 i 

+ 132-3  - 4-8  1 

1 + 127-5 

Men  under  50  - 

h 289-5  - 123-2 

+ 166-3 

Men  50  and  upwards  - 

1 + 135-0  - 71-0  ! 

1 + 64-0 

Women  under  50  - - - 

1 + 237-5  - 34-5  i 

i + 203-0 

Women  50  and  upwards 

+ 144-0  - 52-0  i 

' 1 

+ 92-0 

129.  These  figures  show  to  what  an  abnormal  extent  the  young  and 
those  of  middle  age  avail  themselves  of  the  London  Poor  Law  infirmaries, 
for  the  difference  between  the  London  and  provincial  proportions  can 
hardly  be  attributed  solely  to  a difference  in  the  sickness  rates.  The 
excess  is  not  nearly  so  great  in  the  case  of  men  and  women  over  fifty. 

^ Statistical  Appendix,  Part  III.,  par.  14.  ^ Ihid..,  par.  15. 
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Moreover,  the  “uncorrected”  death  rate  for  London  in  1907  (viz.  147 
per  1,000)  was  lower  than  that  for  the  whole  of  England  and  Wales, 
yiz.,  15  0 per  1,000.^  • ' 

l.SO.  Advantage  taken  of  Poor  Law  medical  institutions- hy  more 
highly-paid  and  regular  workers. — In  this  connection  we  may  also 
refer  to  the  occupation  statistics  of  persons  relieved,  from  which  it 
would  appear  that,  comparing  the  healthy  able-bodied  men  relieved 
indoors  with  the  able-bodied  men  who  are  sick,  those  engaged  in  the 
more  highly-paid  and^more  regular  employments  take  advantage  of  the 
Poor  Law  medical  service  to  a greater  proportionate  extent  than  persons 
in  other  industries.  The  proportion  of  sick  to  healthy  able-bodied 
indoor  paupers  was,  in  the  total  for  England  and  Wales,  1*75. 

131.  In  the  following  groups  of  occupations  the  proportion  was  in 
excess  of  the  general  average  ^ : — 


Ordinarily  Able-bodied  males 

relieved  who 

were  returned 

under  the  occupations  given 

Groups  of  Occupations. 

in  the  1st  column. 

Total 

Proportion  of 

Number. 

Sick  to  Healthy. 

Defence  of  the  country 

4*8 

General  or  Local  Government  of  the  country 

'37 

3-6 

In  and  about  and  dealing  in  the  products  of  mines  and 

700 

3*3 

quarries. 

Precious  metals,  jewels,  watches,  instruments  and  games 

158 

3-2 

Gas,  water,  and  electricity  supply  . _ - . 

' 69 

2-8  • - 

Fishing 

84 

2-7 

Professional  occupations  and  their  subordinate  services 

226 

2-6  ' ■ 

Metals,  machines,  implements  and  conveyances  - 

2,070 

2-5 

Brick,  cement,  pottery  and  glass  - - - - - 

241 

2-4 

Paper,  prints,  books  and  stationery  . . . . 

348 

2*3 

Chemicals,  oil,  grease,  soap,  resin 

119 

2-1 

Conveyance  of  men,  goods,  and  messages  - - - 

4,041 

2-0 

Casual  Paupers. 


132.  No  complete  statistics  of  casual  paupers. — No  precise  statistics 
of  the  number  of  casual  paupers  at  any  given  moment  can  be  obtained 
for  the  simple  reasons  that  they  are  never  all  in  receipt  of  relief  at  the 
same  time,  and  that  their  peregrinations  frustrate  any  attempt  to  spread 
the  enumeration  over  a period. 

133.  Estimate  of  total  number  of  vagrants. — The  Vagrancy  Com- 
mittee considered  the  question,  and  after  referring  to  the  various 
estimates  which  had  been  put  forward  of  the  total  number  of  vagrants, 
concluded  as  follows  ^ : — 

“ The  only  conclusion  from  the  figures  at  which  we  arrive  is  that  the  number  of 
persons  with  no  settled  home  and  no  visible  means  of  subsistence  probably  reaches, 
at  times  of  trade  depression,  as  high  a total  as  70,000  or  80,000,  while  in  times  of 
industrial  activity  (as  in  1900)  it  might  not  exceed  30,000  or  40,000.  Between  these 
limits  the  number  varies,  affected  by  the  conditions  of  trade,  weather,  and  economic 
causes.  In  our  Inquiry,  we  are  more  concerned  with  the  habitual  vagrant,  that  is, 
the  class  whom  trade  conditions  do  not  affect.  Of  this  class  there  is  always  au 

* Annual  Report  of  the  Registrar  General,  1907  [Cd.  4464],  page  xxxvii.  ® Statistical 
Appendix,  Part  II.,  Table  16.  ® Report  of  Vagrancy  Committee  [Cd.  2852],  p.  22, 
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irreducible  minimum,  though  successive  depressions  of  trade  may  increasingly  swell 
the  numbers.  No  definite  figures  as  to  this  permanent  class  can  be  obtained,  but  we 
are  inclined  to  think  that  the  total  number  would  not  exceed  20,000  to  30,000.” 

134.  Difficulty  in  obtaining  complete  statistics  of  casuals. — The 
numbers  obtained  from  our  Census  of  Paupers  are  those  of  casuals 
relieved  at  midnight  between  March  31st  and  April  1st,  1906,  that  is  to 
say,  they  are  the  numbers  relieved  at  a given  moment.  The  number  of 
people  who  are  habitually  tramping  from  place  to  place  will  be  much 
larger  than  this,  for  they  will  not  all  be  in  receipt  of  relief  at  the  same 
time.  The  statistics  obtained  by  the  Local  Government  Board  have 
shown  the  number  relieved  at  any  time  during  the  day  of  the  half-yearly 
counts,  though  the  number  relieved  on  one  night  only  has  been  added  in 
recent  years.  The  total  number  relieved  during  the  course  of  the  day 
includes  twice  over  those  casuals  who  slept  in  different  casual  wards  on 
the  two  nights  forming  part  of  the  day  of  the  count,  and  it  appears  that, 
taking  the  half-yearly  counts  between  July  1st,  1898,  and  January  1st, 
1908,  inclusive — a period  of  ten  years — the  number  has  exceeded  the 
number  relieved  on  one  night  only  by  a mean  percentage  of  74*9  for  the 
winter  counts,  and  of  71*0  for  the  summer  counts.  It  is  obvious  that  no 
count  of  the  number  of  casuals  during  a period  of  time  embracing  more 
than  one  night  can  claim  to  avoid  duplicate  reckonings,  and  though  an 
accurate  count  of  the  casuals  relieved  at  a given  moment  may  be 
obtained  it  is  much  smaller  in  relation  to  the  total  number  of  casuals 
than  in  the  case  of  other  classes  of  paupers.^ 

135.  Casual  paupers  on  March  31s^,  1906. — The  number  of  casual 
paupers  at  the  date  of  the  Census  was  10,927,  all  but  110  of  whom  were 
relieved  in  the  workhouse,  casual  wards,  or  infirmaries.  Their  ages 
were  as  follows  : — ^ 


Children  under  sixteen  years  of  age  - 
Adults,  sixteen  years  and  under  sixty  years 
Adults,  sixty  years  and  upwards 


245 

- 8,645 

- 2,037 


Total 10,927 


136.  Sex  and  age  of  casuals  on  January  1st,  1905. — The  particulars 
obtained  did  not  include  the  sex  of  casuals,  but  according  to  the  Report 
of  the  Departmental  Committee  on  Vagrancy  the  sex  and  age  of  the 
vagrants  relieved  on  January  1st,  1905,  were : — ® 


Men. 

Women. 

Children. 

Under  16  years  of  age 

_ 

188 

16  years  and  under  35 

. 2,156 

132 

— 

35  „ „ „ 65  - - 

6,143 

660 

— 

65  „ „ upwards  - 

394 

95 

— 

8,693 

887 

188 

The  number  of  women  and  children  amongst  the  vagrant  population  is 
thus  comparatively  small. 

137.  Changes  in  number  of  casuals  relieved  since  1872. — It  may  be 
observed  that  the  number  of  casuals  appears  to  fluctuate  to  some  extent 

^ Statistical  Appendix,  Part  II.,  par.  87.  ^ Ibid.,  par.  85.  ^ Report  of  Vagrancy 

Committee  [Cd.  2852],  p.  18. 
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with  the  cycles  of  trade,  for  the  lowest  numbers  on  the  night  of 
January  1st  were  in  the  years  1891  and  1900.  Since  the  year  1900 
there  has  been  a considerable  increase  and  the  number  on  January  1st, 
1908,  was  the  highest  on  record,  viz.,  10,436.  The  numbers  shown  by 
the  day  count,  in  which  many  will  be  counted  twice  over,  have  risen 
from  3,378  on  January  1st,  1872,  to  17,083,  on  January  1st,  1908. 

138.  During  the  last  ten  years  the  number  of  casuals  relieved  on  the 
day  and  night  respectively  of  January  1st  was  : — ^ 


Casual  Paupers  Relieved 

Year. 

1 

At  any  time  during 

On  the  night  of 

the  1st  January. 

1st  January. 

1899 

13,366 

7,499 

1900 

9,841 

5,579 

1901 

11,658 

6,795 

1902 

13,178 

7,840 

1903 

14,475 

8,266 

1904 

15,634 

8,519 

1905 

17,524  ! 

9,768 

1906 

16,823  1 

9,708 

1907 

14,957  1 

8,346 

1908 

17,083 

10,436 

Ineffectiveness  of  Expenditure  on  Education  in  Reducing 

Pauperism. 

139.  Pauperism  not  reduced  hy  increased  expenditure  iipon  edu- 
cation.— The  position  which  we  have  thus  shown  to  exist  becomes  still 
less  satisfactory  when  we  consider  the  vast  sums  which  are,  and  have 
been,  spent  in  connection  with  education  and  the  public  health.  In  the 
early  part  of  the  nineteenth  century  the  system  of  elementary  educa- 
tion was  in  its  infancy  and  sanitary  legislation  was  practically  unknown. 
Now  we  have  free  education  in  the  elementary  subjects  for  every  child 
in  the  Kingdom,  and  large  sums  are  spent  annually  from  public  funds 
in  secondary  and  technical  instruction.  No  boy  or  girl  physically  and 
mentally  capable  of  learning  may  now  go  out  into  the  world  without, 
at  any  rate,  a fair  educational  knowledge,  and  with  the  increasing 
facilities  for  obtaining  all  forms  of  instruction  it  might  reasonably  be 
expected  that  the  people  would  more  readily  command  employment  and 
higher  remuneration.  In  the  year  1871,  the  expenditure  upon  elemen- 
tary education  was  slightly  in  excess  of  two  millions,  of  which  some 
£550,000  was  met  by  school  fees.^  In  1905-6,  the  latest  year  for  which 
the  particulars  are  available,  the  expenditure  had  risen  to  about  twenty 
millions,  whilst  approximately  another  three  millions  were  expended 
upon  various  forms  of  higher  education.^  A generation  has  elapsed 
since  elementary  education  became  universal,  and  the  benefits  to  be 
derived  from  the  system  should  now  be  accruing  to  the  nation.  Persons 
now  above  fifty  years  of  age  have  not,  it  is  true,  participated  in  the 

^ Half-yearly  Statement  of  Pauperism,  January  1st,  1908  (H.C.)  130,  p.  xv. 

^ Appendix  to  Report  of  Local  Taxation  Commission  [Cd.  1221],  p.  2i. 

^ Statistics  of  Public  IWucation  [Cd.  3886],  p.  335,  and  Local  Taxation  Returns, 
1905-6,  Part  YIII.  (H.C.  2'?6— III.)  of  1908,  p.  8. 


PART  II. 


STATISTICAL  SURVEY  OF  POOR  LAW  PROBLEMS.  73 

advantages  conferred  in  1870,  but  of  persons  below  that  age  we  have 
shown  that  there  is  no  diminution  in  the  number  coming  upon  the 
Poor  Laws. 

Movement  in  Wages. 

140.  Paucity  of  statistical  information  with  regard  to  wages. — • 
Whether  wages  have  increased  upon  the  whole  is  a question  to  which 
no  definite  answer  can  be  given,  for  there  is  a great  paucity  of  statistical 
information  for  earlier  years,  and  we  are  still  without  any  reliable  data 
of  the  average  earnings  in  many  trades,  especially  those  of  an  unskilled 
or  casual  nature.  The  Board  of  Trade  is,  we  understand,  engaged  upon 
an  inquiry  into  wages,  the  results  of  which  will  be  invaluable  in  the 
consideration  of  this  question,  though  we  shall  still  be  without  reliable 
comparisons  for  former  years.  That  Department  has,  however,  con- 
structed index  numbers  of  wages  in  certain  trades  for  the  years  since 
1874,  and  the  comparison  may  be  carried  back  to  1860  by  the  aid  of-- 
estimates  made  by  Mr.  A.  L.  Bowley.^ 

141.  Increase  in  wages. — The  trades  covered  by  these  index  numbers 
are  the  building  trades,  coal-mining,  engineering,  textile  and  agricultural 
industries.  In  these  trades  the  general  level  of  wages  has  Arisen  from 
about  67  in  1860  to  102  in  1907,  if  the  level  of  the  year  1900  be  taken 
as  100.^  There  are  well-defined  fluctuations  corresponding  with  the 
cycles  of  trade,  but  except  during  the  booming  years  of  the  early 
’seventies,  when  Mr.  Bowley  estimates  that  the  level  rose  to  about  96, 
wages  have  never  since  1860  been  at  the  level  of  the  opening  years  of 
the  present  century.  In  his  book  ‘Wages  in  the  United  Kingdom,” 
Mr.  Bowley  writes  : — 

“ The  study  of  the  period  1830-60  has  been  much  neglected.  In  it  wages  in  the 
cotton  industry  increased  about  2s.  on  10s.,  although  there  was  a falling  off  until 
1845-6.  Building  trades  and  town  artisans  did  not  improve  their  earnings  by  so 
large  a percentage.  The  wages  of  seamen  increased  over  10  per  cent,  between  1840 
and  1860,  but  the  percentage  of  increase  between  1830  and  1840  cannot  be  accurately 
measured,  except  for  one  port,  where  they  appear  to  have  been  stationary.  Com- 
positors’ w'ages  in  small  towns  increased  rapidly,  but  in  large  towns  were  stationary, 
and  the  average  increase  was  10  per  cent.  ; those  of  agricultural  labourers  increased 
from  10s.  to  11s.  7d.,  and  of  miners  diminished.” 

“ Between  1860  and  1891  increases  were  very  general  and  averaged  about  35  per 
cent.,  but  the  increase  was  not  uniform  throughout  the  period,  and  the  money 
wages  and  real  wages  took  very  different  courses  through  the  stormy  period  of  the 
’seventies.  Between  1891  and  1898  wages  on  the  whole  were  stationary,  except 
that  they  have  fluctuated  in  the  mining  industry,  and  that  in  the  building  trades 
their  rate  of  increase  has  come  up  to  the  general  average.  In  many  cases  it  is 
likely  that  the  money  wages  paid  in  some  year  of  the  inflation  of  the  ’seventies  was 
greater  than  any  wage  since  ; but  owing  to  the  very  rapid  fluctuation  of  wages  and 
prices  at  that  time  it  is  not  easy  to  make  any  useful  comparison.  It  is  better  to 
say  that  money  wages  in  the  ’nineties  were  10  percent. above  those  of  the  ’eighties, 
and  .30  per  cent,  above  those  of  the  ’sixties.” 

142.  Movement  from  the  lower  j^ciid  occupations  to  the  higher  paid 
industries. — Taking  the  wage-earners  as  a class  they  have,  moreover, 
benefited  in  another  way.  There  has  been  a considerable  movement 
from  the  lower  paid  occupations  to  the  higher  paid  industries.  Thus, 
men  engaged  in  agriculture  in  England  and  Wales  fell  from  138  per 
1,000  males  above  ten  years  in  1881  to  95'5  per  1,000  in  1901,  whilst 
men  employed  in  the  coal-mining  industry  rose  from  41  per  1,000  to  53 
per  1,000  in  the  same  period,  and  men  engaged  in  shipbuilding  from  5’8 

^ British  and  Foreign  Trade  and  Industry  [Cd.  1761],  1903,  pp.  259  et  seq.  ^ Twelfth 
Abstract  of  Labour  Statistics,  1906-7  [Cd.  4413],  p.  54. 
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per  1,000  to  7*1  per  1,000.^  The  point  is  put  concisely  by  Mr.  Bowley 
in  “ National  Progress  in  Wealth  and  Trade.”  He  writes  : — 

“ Wages  have  risen  during  the  last  twenty  years  from  two  causes,  of  which  the 
latter  has  been  ignored  in  recent  discussions  : First,  the  weekly  rates  for  nearly  all 
occupations  have  risen  ; secondly,  there  has  been  a very  considerable  flow  from  low- 
paid  to  better-paid  trades.  If  there  had  been  no  change  of  employment,  our 
records  would  show  an  increase  of  about  15  per  cent,  in  average  rates  of  wages 
when  1902  is  compared  with  1882  (in  this  case  there  is  nothing  invidious  in  the 
choice  of  these  two  years)  ; but  when  the  transference  of  labour  is  allowed  for,  the 
increase  is  30  per  cent.  This  result  is  mainly  but  noF entirely  due  to  the  diminu- 
tion of  the  number  of  agricultural  labourers.  In  1886  the  average  weekly  wage  of 

English  agricultural  labourers,  when  all  their  special  earnings  and  allowances 

through  the  year  were  included,  was  about  14s.  6d.  ; that  for  the  great  bulk  of  other 
trades  was  24s.  The  purchasing  power  of  money  in  the  country  cannot  be  con- 
sidered to  be  much  (if  at  all)  greater  than  in  the  town  ; and  the  greater  rent  in 
towns  cannot,  however  reckoned,  be  held  to  neutralise  more  than  a fraction  (say 
one-third,  or  less)  of  the  difference.  The  other  main  factor  in  the  above  result  is 
the  great  increase  in  the  number  of  coal-miners,  whose  wages  have  increased  very 
rapidly  in  the  last  fifteen  years.  In  addition  to  these  main  causes,  there  has  been 
on  the  whole  a very  natural  and  considerable  flow  of  labour  to  those  industries 
where  wages  were  rising  with  special  rapidity.” 

143.  We  may  also  refer  to  the  Memorandum  on  the  movements  in 
wages  prepared  for  us  by  the  Board  of  Trade,  in  which  it  is  concluded 
that,  allowing  for  trade  cycles,  a general  tendency  of  wages  to  rise  is 
perceptible  through  the  last  thirty  years,  and  that  the  number  of 
persons  employed  in  those  trades  in  which  the  advance  has,  on  the 
whole,  been  the  greatest,  has  increased  more  rapidly  than  the  occupied 
population  as  a whole.  The  conclusion  is,  however,  qualified  by  the 
following  passage^ — 

“ It  is  mainly  as  regards  labour  in  organised  industries,  and  especially  skilled 
workers,  that  any  exact  data  with  regard  to  wages  are  available.  While  there  is 
reason  to  believe  that  unskilled  and  even  casual  labour  is  generally  remunerated  at 
a higher  rate  than  formerly,  it  is  possible  that  the  large  mass  of  casual  time  labour 
is  not  making  any  substantial  advance  in  weekly  or  yearly  earnings.” 

144.  Higher  wages  have  not  reduced  the  number  of  paupers. — 
If  then,  wages  have  increased,  the  extent  of  the  classes  who  are  with- 

out  suflScient  resources  wherewith  to  maintain  their  independence 

should  have  diminished,  and  we  should  have  expected  to  find  this 
diminution  reflected  in  the  statistics  of  pauperism.  That  the  pauperism 
statistics  have  not  responded  to  this  influence  we  have  already  shown. 

Changes  in  Cost  of  Living. 

145.  Decrease  in  the  cost  of  living. — But  the  increase  in  wages  is  not 
"*the  only  way  in  which  the  independence  of  the  working  classes  has 

been  rendered  more  secure.  The  cost  of  living,  which  is  just  as  im- 
portant as  the  workman’s  wages,  has  undoubtedly  diminished  during  the 
last  thirty  or  forty  years.  Reference  has  already  been  made  to  the 
decrease  in  the  cost  of  food  and  drink,  and  taking  the  four  principal 
items  of  workman’s  expenditure,  viz.,  food,  rent,  clothing,  and  fuel  and 
lighting,  the  Board  of  Trade  have  constructed  a series  of  index  num- 
bers based  upon  the  prices  of  1900  which  show  that  the  cost  of  living 
has  fallen  from  121*7  in  1880  to  101*4  in  1903.^ 

14(3.  The  Board  of  Trade  point  out,  however,  that  housing  and  fuel 
have  increased  in  cost,  and  that  these  items  form  a larger  part  in  the 
budgets  of  the  lower  paid  workers  than  in  those  of  the  higher  paid 

i General  Report  on  Census  1901  [Cd.  2174],  pp.  270  et  seq.  ^ Yol.  IX.  of  Evidence, 
Appendix  No.  xxi.  (E).  ^ British  and  Foreign  Trade  and  Industry  (Second  Series) 

[Cd.  2337],  p.  33. 
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workers,  and  that  the  poorest  classes,  whose  retail  purchases  are  made 
in  very  small  quantities,  also  gain  least  from  the  lower  prices  of  other 
commodities  than  housing  and  fuel.^ 

' Development  of  Thrift. 

147.  Progress  of  friendly  societies,  trade  unions,  and  savings 
hanks. — The  working  classes  would  thus  appear  to  be  better  off*  both  as 
regards  their  income  and  their  expenditure  than  they  were  in  the 
middle  of  the  nineteenth  century,  and  it  may  be  counted  to  their  credit 
that  they  have  taken  advantage  of  their  improved  position  to  further 
strengthen  their  independence  by  a variety  of  forms  of  thrift.  Provident 
societies  of  all  kinds  have  sprung  up  and  flourished.  For  statistical 
evidence  of.  this  we  may  refer  to  the  progress  of  friendly  societies,  trade 
unions,  and  savings  banks.  In  1905  the  membership  of  registered 
friendly  and  benefit  societies  was  14,595,528,  and  their  funds  amounted 
to  £52,619,392.  Comparative  figures  are  not  available  for  years  before 
1897,  but  even  then  the  membership  was  only  10,934,144,  and  their 
funds  £35,736,250.^  No  complete  statistics  of  the  membership  of  trade 
unions  can  be  given  over  a long  period,  but  Mr.  and  Mrs.  Sidney  Webb 
show,  in  their  History  of  Trade  Unionism,”  that  the  membership  of 
fifteen  societies  for  which  the  figures  are  available  increased  from 
24,737  in  1850  to  184,948  in  1890,  and  from  statistics  supplied  to  us  by 
the  Board  of  Trade  it  appears  that  the  membership  of  100  principal 
trade  unions  rose  from  915,545  at  end  of  1892  to  1,273,995  at  end  of  1906,® 
whilst  their  funds  increased  from  £1,580,397  at  end  of  1892  to 
£5,198,536  at  end  of  1906.^  The  aggregate  membership  of  trade  unions 
known  to  the  Labour  Department  of  the  Board  of  Trade  to  be  in  existence 
at  the  end  of  each  of  the  fifteen  years  from  1892  to  1906  inclusive,  rose 
from  1,513,647  at  end  of  1892  to  2,106,283  at  end  of  1906.®  And  the 
number  of  depositors  in  the  Post  Office  and  trustee  savings  banks  rose 
from  1,277,873  in  1854  to  12,094,000  at  end  of  1906,  whilst  the  amounts 
due  to  them  increased  from  £33,700,000  to  £209,000,000.®  It  is  clear, 
therefore,  that  amongst  a large  and  growing  section  of  the  working 
population  of  the  country  habits  of  thrift  are  more  and  more  to  be 
observed.  But  it  is  equally  clear  that  there  is  another  section  who  have 
not  the  ambition  or  the  ability  to  establish  out  of  their  wages  a fund  to 
which  they  may  turn  in  times  of  stress,  and  thus  in  1896-1905  we  still 
had  half  a million  adult  paupers — a larger  number  than  in  the  period 
1871-9. 

Ineffectiveness  of  Public  Health  Expenditure  in 
Reducing  Pauperism. 

148.  Absence  of  reduction  in  pauperism,  notwithstanding  sanitary 
improvements. — The  incongruity  is  no  less  remarkable  when  we 

* Vol.  IX.  of  Evidence,  Appendix  No.  xxi.  (E).  ^ Twelfth  Abstract  of  Labour  Sta- 

tistics, 1906-7  [Cd.  4413],  p.  179.  Of  the  membership  in  1897,  5,826,420,  and  of  that  in 
1905,  8,695,610,  members  belonged  to  Collecting  and  other  special  classes  of  Friendly 
Societies.  The  Collecting  Societies  “ are  societies  purely  for  insuring  burial  money,” 
in  the  numbers  for  which  “ every  infant  member  of  the  family  whose  life  is  insured”  is 
counted.  Brabrook,  35,  158.  ® Vol.  IX.  of  Evidence,  Appendix  No.  xxi.  (C.),  Table  iv. 

Twelfth  Abstract  of  Labour  Statistics,  1906-7  [Cd.  4413],  p.  133.  ® Vol.  IX.  of 

Evidence,  Appendix  No.  xxi.  (C.),  Table  I.  ® Statistical  Abstract  for  United  Kingdom, 
1907  [Cd.  4258],  pp.  316  et  seq.,  and  British  and  Foreign  Trade  and  Industry  [Cd.  1761], 
p.  459. 
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consider  the  developments  in  the  public  health  services.  On  more  than 
one  occasion  the  Central  Authority  has  referred  to  the  effects  of  epi- 
demics of  infectious  diseases  upon  pauperism.  Thus,  in  the  Report  of 
the  Poor  Law  Board  for  1867-8  we  read  that : — 

“ The  cholera  which  prevailed  in  the  summer  and  autumn  of  1866  added  still 
further  to  the  distress  thus  caused,  carrying  off  in  the  East  of  London  many  of  the 
heads  of  families,  whose  wives  and  children  were  left  almost  entirely  dependent 
upon  the  poor  rates.” 

In  its  First  Report  (1871-2)  the  Local  Government  Board  attribute  the 
increase  in  poor  relief  expenditure  in  1870-1  partly  to  the  expenses  con- 
sequent upon  the  epidemic  of  small-pox.  And  Mr.  Rawlinson,  C.B., 
Government  Engineer,  in  his  Report  to  the  Poor  Law  Board  in  1869, 
says  : — 

“An  increasing  of  permanent  pauperism  is  also  the  usual  result  of  any  epidemic 
disease,  such  as  fever  or  cholera,  aggravated  by  defective  sanitary  arrangements.” 

Although  no  reference  is  made  in  the  Reports  of  the  Central  Authority 
to  the  effects  upon  pauperism  of  the  previous  outbreaks  of  cholera  we 
find  the  General  Board  of  Health,  in  a circular  issued  in  1854,  referring 
to  the  outbreaks  of  1881,  1849,  and  1854,  and  pointing  out  “ the  .per- 
manent expense  entailed  on  towns  both  by  public  rates  and  private 
contributions  for  the  maintenance  of  widows,  orphans,  and  others 
pauperised  by  the  epidemic.”  The  advance  of  sanitary  and  medical 
science  has  brought  these  epidemics  largely  under  control,  and  the 
country  has  been  spared  the  repetition  of  the  devastating  outbreaks 
which  were  recorded  in  the  first  half  of  the  nineteenth  century. 
Moreover,  sanitary  legislation  and  administration  have  effected  a 
marked  improvement  in  the  public  health  generally.  The  first  move 
in  sanitary  reform  was  prompted  by  the  outbreak  of  cholera  in  1831, 
but  as  late  as  1871  the  Royal  Sanitary  Commission^  reported  that  their 
evidence  disclosed  a very  imperfect  condition  of  local  government  for 
sanitary  purposes  in  the  extra-Metropolitan  parts  of  England  and 
Wales,  and  that  “a  considerable  portion  of  the  working  classes  is 
debilitated,  and  thrown  into  sickness  and  poverty,  by  a tainted 
atmosphere  and  unhealthy  dwellings.”  Some  progress  had  already 
been  made  in  the  Metropolis  under  the  Metropolis  Management 
Act  of  1855,  and  the  passing  of  the  Public  Health  Act  of  1872 
and  of  its  successor  of  1875  gave  a great  stimulus  to  sanitary 
improvements  elsewhere.  The  directions  in  which  the  sanitary  autho- 
rities now  endeavour  to  promote  the  public  health  are  legion. 
Amongst  the  matters  claiming  their  attention  are  the  stamping  out 
of  infectious  diseases  and  the  provision  of  hospitals  for  such  diseases, 
the  removal  and  destruction  of  house  refuse,  sewerage,  water  supply, 
the  provision  and  control  of  parks,  baths,  cemeteries  and  slaughter- 
houses, and  the  housing  of  the  working  classes.  Vaccination  and  the 
registration  of  births  and  deaths  may  also  be  mentioned.  An  approxi- 
mate estimate  of  the  expenditure  incurred  in  the  year  1904-5  upon 
what  may  be  described  as  “ sanitary  services  ” gives  a total  of  nearly 
sixteen  millions,  and  this  does  not  include  the  scavenging  or  lighting 
of  streets,  or  the  full  cost  of  the  remuneration  of  officers  whose  duties 
are  not  confined  to  particular  branches  of  sanitary  administration. 
What  the  expenditure  may  have  been  in  the  early  years  of  the  nine- 
teenth century  we  are  unable  to  say,  but  it  may  be  pointed  out  that 

1 281,  p.  15. 
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in  the  year  1841  only  £8,101,000  was  raised  by  local  rates,  of  which 
sum  nearly  five  millions  was  absorbed  in  poor  relief.^  It  is  obvious, 
therefore,  that,  at  that  date,  little  could  have  been  spent  upon  sanitary 
services. 

Decrease  in  Death  Rate. 

149.  Decrease  in  death  rate. — We  are  far  from  suggesting  that  the 
vast  increase  in  sanitary  expenditure  has  not  been  justified  by  its 
results,  for  the  annual  death  rate  has  diminished  from  21*4  per  1,000 
in  the  five  years  1841-5  and  23*3  per  1,000  in  the  five  years  1846-50 
to  16'0  per  1,000  in  the  five  years  1901-5,  and  it  may  be  noted  that 
the  greater  part  of  the  decrease  has  occurred  since  the  passing  of 
the  Public  Health  Act  of  1875.  In  the  five  years  1871-5,  the  death  — 
rate  was  still  22’0  per  1,000.  Moreover,  the  corrected  death  rate  for 
phthisis,  perhaps  the  most  pauperising  disease,  has  fallen  from  2*7  per 
1,000  in  1857,  to  1-14  per  1,000  in  1907.’" 

150.  It  may,  of  course,  be  argued  that  in  so  far  as  the  decrease  in 
the  death  rate  has  prolonged  life  in  old  age,  it  has  added  to  the  number 
of  persons  who  most  frequently  come  upon  the  Poor  Laws,  and  may 
thus  be  counteracting,  to  some  extent,  the  improved  economic  position 
of  the  working  classes.  How  far  this  may  be  the  case  could  hardly 
be  estimated,  but  we  think  that  the  greater  earning  power  conferred 
upon  persons  at  the  working  period  of  life  by  the  improvement  in  the 
public  health  would  far  outweigh  any  tendency  towards  the  creation 
of  old-age  pauperism  by  a diminution  in  the  death  rate.  Moreover,  so 
far  as  statistics  of  old-age  pauperism  are  available,  we  do  not  find  that 
aged  persons  in  receipt  of  relief  have  increased  more  rapidly  than  other — 
adult  paupers. 

Illegitimacy. 

151.  Decrease  in  illegitimacy. — The  effect  of  the  advance  in  educa- 
tion and  sanitation  upon  the  question  of  illegitimacy  may  here  be 
mentioned.  The  influence  of  illegitimacy  upon  pauperism  is  well 
understood,  and  we  refer  to  it  elsewhere.  Here  we  need  only  point 
out  that,  by  whatever  standard  the  illegitimate  births  be  measured, 
there  has  been  a considerable  decrease.  We  give  the  rates  in  tabular 


Annual  Illegitimate  Birth  Rates. 


Period. 

Per  1,000  Persons 
living. 

Per  1,000  Births. 

Per  1,000  Unmarried 
and  Widowed  Females 
aged  1.5-45  years. 

1846-50  - 

2-2 

67 

1876-80- 

- 

1*7 

47-5 

14*4 

1901-5  - 

- 

M 

.89-5 

8-4 

1906  - 

- 

1-1 

40-0 

8T 

1907  - 

■ 

1-0 

39*4 

7-8 

^ Return — “Local  Taxation,”  by  the  late  Viscount  Goscheii  (Reprint  201  of  ISOS') 
pp.  8 and  69.  ’ 

Annual  Report  of  Registrar-General,  1907  [Cd.  4464].  p.  ci.  Supplement  to 
65th  Annual  Report  of  Registrar-General,  1891-1900,  Part  I.  [Cd.  2618],  chart  facing 
p.  xciv. 

^ Annual  Report  of  Registrar-General,  1907  [Cd.  4464],  pp.  xxxi.,  5,  6. 
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' Conclusion.  ■ - 

152.  Conclusion. — It  is  very  unpleasant  to  record  that,  notwith- 
standing our  assumed  moral  and  material  progress,  and  notwithstanding 
the  enormous  annual  expenditure,  amounting  to  nearly  sixty  millions 
a year,  upon  poor  relief,  education,  and  public  health,  we  still  have  a 
vast  army  of  persons  quartered  upon  us  unable  to  Support  themselves, 

^and  an  army  which  in  numbers  has  recently  shown  signs  of  increase 
rather  than  decrease.  To  what  is  the  retrogression  due  ? It  cannot 
be  attributed  to  lack  of  expenditure.  Is  this  costly  and  elaborate 
machinery  we  have  established  defective,  and  if  so  where  does  it  fail 
to  accomplish  its  end  ? Is  the  material  upon  which  this  machinery 
operates  becoming  less  amenable  to  the  remedies  applied  ? 

153.  The  recommendations  we  shall  make  in  later  stages  of  this 
Report  will  furnish  the  reply  to  these  interrogations,  but  the  statistical 
review  of  the  expenditure  incurred  and  of  the  results  attained  by  it 
prove  that  something  in  our  social  organisation  is  seriously  wrong,  and 
that  whatever  may  be  the  evils,  they  are  not  of  such  a nature  as  to  be 
improved  or  removed  by  the  mere  signing  of  cheques  or  the  outpouring 
of  public  funds. 
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Fluctuations  in  the  Total  Number  of  Paupers  ( excluding  Casual  and  Insane  Paupers  ) in  England  and 
Wales  fromI872-3to  1907-8,  compared  with  the  increase  in  Populati|^n  (See  Tables  Iand  0 of  Part  ] of  Statistical  Appendix.) 

i'/J  The  Esfimafed  PopuJahon  m the  middle  of  each  calendar  year  is  represented  by. 

(2)  The  Total  Number  of  Paupers  on  1^1  July  and  E!  January  respectively  m each  year  from  t67Z-3  to  1907- S Is  represented  by. 

(3)  The  Mean  Number  of  Paupers  on  Mt  January  and  the  preceding  If  July  for  the  same  years  is  represented  by  

Note:-  In  the  construction  of  the  diagram  the  Average  numbers  for  the  different  senes 
of  figures  have  been  placed  upon  the  same  tine. 
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PART  III. 

HISTORICAL  SKETCH  OF  THE  POOR  LAWS  DOWN  TO  1834.* 

1.  The  Royal  Commission  of  1832, f its  Report,  and  the  legislation 
promoted  by  that  Report,  mark  the  beginning  of  a system  of  adminis- 
tration which  has  without  serious  break  or  sudden  change  continued 
down  to  this  day.  We  do  not,  therefore,  intend  to  push  our  inquiries 
further  back  than  the  appointment . of  that  Commission,  except  for  the 
purpose  of  obtaining  a synopsis  of  the  Acts  of  Parliament  under  which 
a regularised  system  of  the  relief  of  the  poor  was  gradually  established. 
Such  a review  is  interesting  historically,  and  is  useful  in  showing  whether 
there  was  a continuity  of  idea  running  through  all  this  legislation,  or 
whether  the  different  Acts  were  suggested  by  the  needs  of  the  time  and 
embody  inconsistent  theories. 

2.  Mr.  Adrian,  the  Legal  Adviser  of  the  Local  Government  Board, 
gave  us  a succinct  and  luminous  account  of  the  origin,  development, 
changes,  and  objects  of  this  earlier  legislation,^  and  we  cannot  do  better 
than  epitomise  the  evidence  so  given. 

3.  He  pointed  out  that  so  much  attention  has  been  given  to  the 
famous  43  Eliz.,  c.  2,  that  it  is  sometimes  assumed  that  it  is  the  founda- 
tion of  our  Poor  Law  system  of  relief.  But  the  practice  of  regulating 
the  relief  of  the  poor  has  a much  older  origin,  being  of  common  law 
genesis.  According  to  a passage  quoted  from  Horne’s  “ Mirror  ” in 
Coke’s  Institutes,  Part  III.,  Chapter  40,  folio  103,  it  was  ordained  by 
kings  before  the  Conquest  that  the  poor  should  be  sustained  by  parsons, 
rectors,  and  parishioners,  “ so  that  no  one  should  die  from  lack  of 
sustenance.” 

4.  This  enunciation  of  the  common-law  principle,  even  if  we  put  the 
production  of  the  “ Mirror”  as  late  as  the  reign  of  Edward  11. , precedes 
by  two  centuries  the  earliest  Tudor  legislation.  The  various  methods 
by  which  effect  was  given  to  the  common-law  rule  may  be  assumed  to 
have  established  parochial  responsibility. 

THE  POOR  LAW  BEFORE  AND  AFTER  1601. 

5.  Origin  and  antiquity  of  Poor  Laiu. — In  order  that  its  true  place 
and  value  may  be  assigned  to  the  Poor  Relief  Act  1601  (43  Elizabeth, 
c.  2),  it  is  necessary  to  take  cognisance  of  the  working  of  the  Poor  Law 
before  and  after  that  date.  I’he  Act  of  1601  was  a temporary  measure. 
It  was  according  to  Lord  Coke  “ a probationer.”  ^ Its  details  were 
largely  a reproduction  of  an  earlier  Act — 39  Elizabeth,  c.  3.  The  chief 
purposes  of  the  Act  of  1601  were,  in  the  words  of  the  statute : — 

(a)  ‘‘  For  setting  to  work  the  Children  of  all  such  whose  Parents 
shall  not  by  the  said  Churchwardens  and  Overseers,  or  the  greater 
Part  of  them,  be  thought  able  to  keep  and  maintain  their  children  ; 

* A summary  of  the  work  of  the  Royal  Commission  of  1832  will  be  found  in 
Professor  Smart’s  two  Memoranda  in  the  Appendix,  entitled,  “ The  Report  of  the 
Commission  of  1832”  and  “The  Principles  of  the  Poor  Law  Amendment  Act  of 
1834.” 

t Note. — Throughout  the  Report,  the  expressions  “ Royal  Commission  of  1832  ” and 
“ Royal  Commission  of  1834  ” have  been  used  to  denote  the  Royal  Commission  which 
inquired  into  the  working  of  the  Poor  Laws  and  reported  in  1834  ; the  expressions 
“Poor  Law  Commission”  and  “Poor  Law  Commissioners”  refer  to  the  Authority 
appointed  to  administer  the  Poor  Laws  under  the  Act  of  1834. 

* Adrian,  74  to  79.  ' Adrian,  75. 
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, (6)  “ And  also  for  setting  to  work  all  such  persons,  married  or 

unmarried  [as]  ^ having  no  Means  to  maintain  them,  use  no  ordinary 
or  daily  Trade  of  Life  to  get  their  Living  by  ; 

(c)  “ And  also  to  raise  weekly  or  otherwise  (by  taxation  of  every 
Inhabitant,  Parson,  Vicar  and  other,  and  of  every  Occupier  of  Lands, 
Houses,  Tithes  Impropriate,  Propriations  of  Tithes,  Coal  Mines  or 
saleable  Underwoods  in  the  said  parish,  in  such  competent  Sum 
and  Sums  of  Money  as  they  shall  think  fit)  a convenient  Stock  of 
Flax,  Hemp,  Wool,  Thread,  Iron,  and  other  Ware  and  Stuff,  to  set 
the  Poor  on  Work ; 

(d)  “ And  also  competent  Sums  of  Money  for  and  towards  the 
necessary  Relief  of  the  Lame,  Impotent,  Old,  Blind,  and  such  other 
among  them  being  Poor  and  not  able  to  Work  ; 

(e)  “And  also  for  the  putting  out  of  such  Children  to  be  Appren- 
tices, to  be  gathered  out  of  the  same  Parish,  according  to  the 
Ability  of  the  same  Parish  ; 

(/)“And  to  do  and  execute  all  other  Things,  as  well  for  the 
disposing  of  the  said  Stock,  as  otherwise  concerning  the  Premises, 
as  to  them  shall  seem  convenient.”  * 

6.  The  Act  indeed  closed  a series  of  experimental  legislation  which 
throughout  the  Tudor  period  was  concerned  with  those  whom  at  one 
time  it  was  usual  to  class  as  the  impotent  poor. 

7.  The  Tudor  Acts  which  thus  culminated  in  the  Statute  of  1601,  as 
well  as  those  preceding  them,  had  largely  in  view  the  prevention  and 
regulation  of  begging.  The  well-known  authority.  Dr.  Burn,  in  his 
History  of  Poor  Law,  writes  : — 

Regulation  and  restriction  of  begging. — First,  the  poor  were 
restrained  from  begging  at  large,  and  were  confined  to  beg  within  cer- 
tain districts  (II  Henry  VII.,  c 2;  19  Henry  VII.,  c.  12;.  22  Henry 
VIII.,  c.  12).  Next  the  several  hundreds,  towns  corporate,  parishes, 
hamlets,  or  other  like  divisions  were  required  to  sustain  them  with  such 
charitable  and  voluntary  alms,  as  that  none  of  them  of  necessity  might 
be  compelled  to  go  openly  in  begging,  and  the  churchwardens  or  other 
substantial  inhabitants  were  to  make  collections  for  them,  with  boxes 
on  Sundays,  and  otherwise  by  their  discretions.  And  the  minister  was 
to  take  all  opportunities  to  £xhort  .and  stir  up  the  people  to  be  liberal 
and  bountiful  (27  Henry  VIII.,  c.  25).  Next  houses^  were  to  be  provided 
for  them  by  the  devotion  of  good  people,  and  materials  to  set  them  on 
such  work  as  they  were  able  to  perform.  Then  the  minister  after  the 
Gospel  every  Sunday  was  specially  to  exhort  the  parishioners  to  a 
liberal  contribution  (1  Edward  VI.,  c.  3).  Next  the  collectors  for  the 
poor  on  a certain  Sunday  In  every  year,  immediately  after  Divine  Service, 
were  to  take  down  in  writing  what  every  person  was  willing  to  give 
weekly  for  the  ensuing  year  ; and  if  any  should  be  obstinate  and  refuse 
to  give,  the  minister  was  gently  to  exhort  him.  If  he  still  refused,  the 
minister  was  to  certify  such  refusal  to  the  bishop  of  the  diocese,  and 
the  bishop  was  to  send  for  and  exhort  him  in  like  manner.  If  he  stood 
out  against  the  bishop’s  exhortation,  then  the  bishop  was  to  certify  the 
same  to  the  justices  in  session  and  bind  him  over  to  appear  there  ; and 
the  justices  at  the  said  sessions  were  again  gently  to  move  and  persuade 

* For  full  text  of  the  Act  in  its  original  form  and  apart  from  subsequent  amendments 
see  Appendix. 

1 Cf.  Adrian,  78. 
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him ; and  finally  if  he  would  not  he  persuaded  then,  then  they  were  to 
assess  him  what  they  thought  reasonable  towards  the  relief  of  the  poor. 
And  this  brought  on  the  general  assessment  in  the  14th  year  of  Queen 
Elizabeth  (5  and  6 Edward  VI.,  c.  2 ; 5 Elizabeth,  c.  3).” 

8.  In  1567  Thomas  Harman  published  a book  “ A Caveat  or  Warening 
for  Common  Cursetors,”  and,  according  to  the  statements  it  contained, 
the  beggar’s  trade  was  at  that  time  thriving.  Twenty  years  later, 
Harrison,  in  his  Description  of  England,”  published  in  1586,  estimated 
that,  though  not  quite  sixty  years  had  passed  since  the  trade  began,  the 
beggars  numbered  about  10,000. 

9.  The  last  Statute  in  Dr.  Burn’s  Summary — the  14  Eliz.,  c.  5 — aimed 
at  the  suppression  of  the  roaming  beggar  by  a measure  also  designed 
for  the  local  care  of  the  aged,  decayed,  and  impotent.  The  Justices  by 
Sec.  16  were  empowered  to  appoint  meet  and  convenient  places  for  the 
habitations  and  abidings  of  the  latter  class.  Those  who  refused  to  be 
bestowed  in  the  appointed  abiding  places  or  left  them  to  beg  were  to  be 
punished  as  rogues  or  vagabonds  (Sec.  18).  The  Act  may  also  deserve 
mention  as  recognising  the  principle  of  non-resident  relief.  It  seems 
that  Bath  and  Buxton  were  the  resorts  of  a great  number  of  the  poor,  who 
repaired  “ to  the  baths  there  for  ease  of  their  grief.”  These  persons 
were  to  be  not  only  licensed  by  Justices,  but  also  “ provided  for  by  the 
inhabitants  of  such  hundreds,  parishes  or  places  from  whence  they  shall 
so  be  licensed  to  travel.” 

10.  It  should  be  added  that  the  14  Eliz.,  c.  5,  was  shortly  afterwards 
amended  by  the  18  Eliz.,  c.  3,' and  that  the  later  Act  required  provision 
to  be  made  of  a competent  stock  of  wool,  hemp,  flax,  iron,  or  other 
stuff  to  be  delivered  to  the  poor,  who  might  work  the  stock  into  yarn 
or  other  matter,  and  receive  payment  according  to  the  desert  of  the 
work.  For  those  who  refused  or  spoilt  work  or  went  abroad  begging 
or  lived  idly,  houses  of  correction  were  to  be  provided. 

11.  The  Act  of  1601  was,  as  we  have  said,  passed  for  a limited  period. 
It  was,  with  other  Acts,  renewed  at  the  beginning  of  the  reigns  of 
James  I.  and  Charles  I.  In  the  reign  of  Charles  I.  (1641)  it  was  made 
perpetual.  Each  occasion  saw  a new  development.  Thus  on  the  first 
renewal  an  amendment  to  facilitate  apprenticeship  was  introduced ; 
while  on  the  second  renewal  this  amendiueut  was  coupled  with  the  pro- 
vision that  the  churchwardens  and  the  overseers  of  the  poor  in  the  said 
Act  made  in  the  three  and  fortieth  year  [of  Queen  Elizabeth]  may, 
“ with  the  consent  of  justices,”  set  up,  use,  and  occupy  a'liy  trade 
mystery  or  occupation,  only  for  the  setting  on  work  and  better  relief 
of  the  poor  of  the  parish,  town  or  place,  of  or  within  which  they  shall 
be  churchwardens  or  overseers,  any  former  y^atute  to  the  contrary  not- 
withstanding.^ Even  after  1641  there  is  ground  for  the  belief  that  the 
operation  of  the  Statute  of  Elizabeth  was  for  many  years  partial. 

12.  These  extracts  seem  to  show  that : — 

(1)  Parochial  chargeability  ; 

(2)  Repression  of  begging,  except  where  authorised  ; 

(3)  The  provision  of  employment  as  a means  of  assistance ; 

(4)  The  care  of  the  lame,  the  impotent,  the  old  and  blind 
who  are  poor,  and  are  unable  to  work ; 

(5)  The  setting  to  work  and  apprenticeship  of  children ; and 

1 1 Charles  I.7lV.  22  (8). 
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(6)  The  free  use  of  the  house  of  correction  for  the  idle  and 

’ the  petty  offender  ; 

were  the  principles  dominating  the  Acts  passed  for  the  relief  of  the 
poor.  It  may  b'e  noted  that  the  appointment  to  the  office  of  Overseer 
under  the  Act  was  compulsory,  and  that  the  office  was  unpaid. 

LEGISLATION  IN  THE  EIGHTEENTH  CENTURY. 

13.  As  regards  Poor  Law,  the  eighteenth  century  was  one  of  experi- 
ment and  criticism.  Everyone  is  familiar  with  Ad afm  Smith’s  exposure 
of  the  effects  of  the  Law  of  Settlement  in  obstructing  the  mobility  of 
labour,  and  with  his  denunciation  of  the  law  as  “ an  evident  violation 
of  natural  liberty  and  justice.”  ^ An  Act  of  1795  removed  the  principal 
hardship  by  forbidding  the  removal  of  persons  from  any  parish  until 
they  became  actually  chargeable  to  the  rates.  But,  apart  from  this, 
two  marked  and  opposite  policies  emerged  during  the  century. 

14.  The  9 Geo.  I.,  c.  7 (1722)  had  two  notable  effects.  First,  it 
limited  the  power  of  the  Justices,  who  appear  to  have  formed  the 
habit  of  ordering  relief  to  any  applicants  who  came  to  them,  without 
the  knowledge  of  the  parish  officers,  by  enacting  that  no  one  should 
receive  relief  from  the  Justices  until  oath  were  made  before  such 
Justice  of  some  matter  that  he  shuuld  judge  to  be  a reasonable  cause, 
and  until  the  person  had  applied  to  a Vestry  or  to  two  of  the  Overseers 
and  had  been  refused  relief.  Second,  it  went  far  to  establish  a work- 
house  t^'.st.  l^^rishes,  either  singly  or  in  combination,  were  empowered 
to  provide  houses  and  contract  with  any  persons  “ for  the  lodging, 
keeping  maintaining,  and  employing”  of  poor  persons,  and  “to 
take  the  IBiefit  of  their  work,  labour  and  service.”  And  “ no  poor  who 
refused  to  be  l^ged  and  kept  in  such  houses  should  be  entitled  to 
parochial  relief.” 

15.  The  immediate  result  of  this  was  a diminution  of  expenditure. 
But  returns  to  Parliament,  some  fifty  years  later,  in  1776,  and  again  in 
1786,  showed  that,  judging  from  the  state  of  several  parishes,  the 
charge  of  maintaining  their  poor  had  advanced  very  rapidly,  notwith- 
standing the  aid  of  workhouses,  and  perhaps  as  rapidly  as  in  those 
parishes  which  have  continued  to  relieve  the  poor  by  occasional 
pensions  at  their  own  habitations.^  According  to  the  data  available 
at  the  time,  it  was  estimated  that  poor  relief  expenditure,  which  in 
1701  amounted  to  about  £900,000  for  the  year,  had  increased  to 
£1,250,000  in  1760.3 

16.  The  22  Geo.  III.,  c.  83  (1782),  known  as  Gilbert’s  Act,  insisted  on 
the  failure  of  the  previous  Act,  both  as  regards  the  increase  of  expen- 
diture and  the  increased  sufferings  of  the  poor.  Power  was  now  given 
to  adjacent  parishes  to  unite  by  voluntary  arrangement  into  a Union 
or  Incorporation  and  build  a workhouse  for  the  combined  parishes. 
And  the  29th  section  provided  that  no  persons  should  be  sent  to  such 
poor  house  except  such  as  were  become  indigent  by  old  age,  sickness, 
or  infirmities,  and  were  unable  to  acquire  a niaintenance  by  their 
labour  . . . and  orphan  children.  For  the  able-bodied,  the  Guardians 
were  ordered  to  find  suitable  employment  near  their  own  homes. 
Under  this  Act,  power  was  again  handed  back  to  the  Justices  ; they 
were  to  appoint  and  control  visitors  and  paid  Guardians ; and  by  these 

^ Wealth  of  Nations,  1776.  ^ Eden,  I.,  p.  270.  ^ “ History  of  the  English  Poor  Law,” 
NichoUs,  Revised  Edition,  Vol.  I.,  p.  354,  and  Vol.  II.,  p.  55. 
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visitors  and  Guardians  poor  relief  was  to  be  administered.  Under  this 
Act,  sixty-seven  Incorporations  were  formed,  and  their  disinclination 
to  come  under  the  new  Poor  Law  was  one  of  the  chief  obstacles  which 
the  Commissioners  of  1834  experienced.  Poor  Law  expenditure  con- 
tinued to  grow,  however,  and  in  1785  it  amounted  to  £2,000,000.^ 

17.  The  period  between  1793  and  1815  was  one  of  almost  continuous 
war,  and  during  this  time  there  was  great  distress  in  the  country. 
The  price  of  food  was  high  and  employment  in  the  agricultural  districts 
scarce.  The  poor  rate  rose  very  rapidly.  During  this  period  occurred 
the  great  change  in  the  method  of  giving  and  regulating  relief  to  the 
able-bodied,  and  the  rise  of  the  alleged  malpractices  connected  with  the 
changes  in  administration  to  which  we  shall  presently  allude. 

18.  In  1796,  an  Act^  was  passed  repealing  the  earlier  Statute  of  1722 
which  restricted  out-relief.  This  reversal  of  policy  which  encouraged 
out-relief  to  poor  persons  in  their  own  homes  and  empowered  Justices 
of  the  Peace  at  their  own  discretion  to  order  such  relief  to  any  indus- 
trious poor  person,  gave  a great  impetus  to  this  class  of  poor  relief. 
The  cost  of  relief  rose  with  frightful  rapidity.  In  1802-3  it  amounted 
to  £4,077,000,  in  1813  to  £6,656,000,  and  ultimately  it  rose  to  the 
dimensions  in  1818  of  £7,870,000.  Though  the  expenditure  of  1818 
was  the  highest  recorded  until  late  the  nineteenth  century,  and  con- 
siderable fluctuations  occurred  in  subsequent  vears^  still  in  1832  the 
cost  of  poor  relief  stood  at  the  figure  of  £7,036,000.^  -It  is  difl&cult  to 
estimate  the  exact  proportion  of  this  vast  developmeni^  of^jmblic  ex- 
penditure which  was  due  to  the  attempt  to  relieve  distr.es^^^reating 
employment  out  of  the  poor  rate,  but  that  the  increase  wa^^Krgely  due 
to  this  policy  is  indisputable.  In  the  House  of  Commons  l®|l817.  Lord 
Castlereagh,  who  was  then  Leader  of  the  House  a'^  who  had  given 
special  attention  to  the  subject,  upon  presentation* of  a petition  by 
Mr.  Calvert  complaining  of  the  burden  of  the  poor  jates,  stated  his 
conviction  that  “ in  cases  where  19s.  or  20s.  in  the  £ was  paid  for  poor 
rates,  15s.  would  be  found  to  be  wages  paid  in  the  shape  of  poor  rates.”  ^ 
Petitions  to  Parliament,  debates  in  Parliament,  and  Committees  in  both 
Houses  during  this  period  were  constantly  investigating  and  making 
suggestions  for  the  alleviation  of  an  almost  intolerable  burden,  but 
nothing  was  done  to  ease  appreciably  the  financial  strain  or  reduce  the 
vast  amount  of  pauperism  associated  with  the  system  of  relief  then  in 
operation. 

POOR  LAW  COMMISSION  OF  1832. 

19.  In  1832  a Commission,  composed  of  : 

The  Bishop  of  London  (Dr.  Blomfield), 

The  Bishop  of  Chester  (Dr.  Sumner), 

W.  Sturges  Bourne, 

Nassau  W.  Senior, 

Henry  Bishop, 

Henry  Gawler, 

W.  Coulson, 

James  Raill, 

Edwin  Chadwick, 

was  appointed  to  inquire  into  the  practical  operation  of  the  laws  for 

^Return  “Local  Taxation,”  Goschen,  1870,  reprint  H.C.  201  of  1893,  p.  69. 
^ .36  Geo.  III.,  c.  23.  ^ “ History  of  the  English  Poor  Law,”  Nicholls,  Revised  Edition, 
Vol.  II.,  p.  164. 
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the  relief  of  the  poor  in  England  and  Wales,  and  into  the  manner  in 
which  those  laws  were  administered,  and  to  report  whether  in  their 
opinion  any,  and  what,  alterations,  amendment,  or  improvements  might 
be  beneficially  made  in  the  said  laws,  or  in  the  manner  of  administering 
them,  and  how  the  same  might  be  best  carried  into  effect. 

20.  The  method  of  investigation  adopted  by  the  Commission  was  to 
prepare  and  circulate  questions  in  the  rural  districts,  and  afterwards  in 
the  towns.  For  the  better  prosecution  of  local  inquiries  Assistant 
Commissioners  were  appointed  to  visit  the  several  districts  and  report 
the  practices  which  they  found  to  prevail,  the  different  modes  of  relief 
which  were  in  force,  and  the  effects  produced.^  Owing  to  the  difficulty 
of  obtaining  the  services  of  suitable  persons,  however,  some  districts 
were  left  altogether  unvisited,  among  them  South  Wales.  Individual 
Assistant  Commissioners  made  inquiries  also  in  Scotland  and  Guernsey, 
and  some  valuable  information  regarding  the  public  provision  made  for 
the  poor  in  Flanders,  France,  and  other  countries  of  the  Continent  and 
in  America  was  printed  in  the  Appendix.^ 

21.  The  evidence  thus  came  from  every  county  and  almost  every 
town,  and  from  a very  large  proportion  of  even  the  villages  in  England. 
It  was  : 

“ Derived  from  many  thousand  witnesses,  of  every  rank  and  of  every  profession 
and  employment,  Members  of  the  two  Houses  of  Parliament,  clergymen,  country 
gentlemen,  magistrates,  farmers,  manufacturers,  shopkeepers,  artisans,  and  peasants, 
differing  in  every  conceivable  degree  in  education,  habits,  and  interests,  and  agree- 
ing only  in  their  practical  experience  as  to  the  matters  in  question,  in  their  general 
description  both  of  the  mode  in  which  the  laws  for  the  relief  of  the  poor  are 
administered,  and  of  the  consequences  which  have  already  resulted  from  that 
administration,  and  in  their  anticipation  of  certain  further  consequences  from  its 
continuance  ....  the  most  extensive,  and  at  the  same  time  the  most  consistent, 
body  of  evidence  that  was  ever  brought  to  bear  on  a single  subject.”^ 

22.  After  a short  introduction,  containing  the  substance  of  the 
principal  enactments  from  12  Rich.  II.  (1388)  down  to  the  39  Eliz. 
(1598),^  omitting,  as  unnecessary,  any  account  of  the  43  Eliz.  c.  2 — 
“ the  basis  but  certainly  not  the  origin  of  our  present  system  ” ® — or  of 
any  subsequent  Acts,  the  Report  abruptly  began  : — 

“ It  is  now  our  painful  duty  to  report,  that  in  the  greater  part  of  the  districts 
which  we  have  been  able  to  examine,  the  fund,  which  the  43rd  of  Elizabeth 
directed  to  be  employed  in  setting  to  work  children  and  persons  capable  of  labour, 
but  using  no  daily  trade,  and  in  the  necessary  relief  of  the  impotent,  is  applied  to 
purposes  opposed  to  the  letter,  and  still  more  to  the  spirit  of  that  Law,  and 
destructive  to  the  morals  of  the  most  numerous  class,  and  to  the  welfare  of  all.”  ® 

23.  The  first  section  of  the  Report  dealt  with  Outdoor  Relief  and 
begins  thus  : — 

“ The  great  source  of  abuse  is  the  Outdoor  Relief  afforded  to  the  Able-bodied  on 
their  own  account,  or  on  that  of  their  families.  This  is  given  either  in  kind  or  in 
money.” ' 

24.  As  relief  of  the  able-bodied  at  the  present  moment  forms  not  the 
least  important  or  difficult  of  the  questions  referred  to  us,  it  will  be 
well  to  state  at  considerable  length  the  systems  of  able-bodied  relief 
which  the  Commission  found  in  extensive  operation  in  most  parts  of 
the  country.^ 

* The  exigencies  of  space  forbid  more  than  a very  brief  summary  of  the  leading 
points  in  the  famous  report.  But  we  have  tried  to  keep  as  close  to  the  original  as 
possible,  and  to  preserve  the  ijisissima  verha  even  where  we  do  not  quote  in  inverted 
commas. 

^ Report  of  Royal  Commission  of  1834  : Reprinted  [Cd,  2728]  1905,  p.  1.  ^ i5ec?.,p.  2. 

^ Ibid.,  p.  5.  ^ Ibid.,  pp.  5-12.  ® Ibid.,  p.  13.  ® Ibid.,  p.  13.  ' Ibid.,  p.  14. 
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1 . - Outdoor  Relief  of  the  Able-bodied  in  Kind. 

25.  The  “ most  usual  form”  of  this  relief  w’as  that  of  relieving  the 
applicants,  either  wholly  or  partially,  from  the  expense  of  obtaining 
house  room.”  ^ 

26.  One  form  of  this  was  the  exemption  from  rates  given,  “ almost 
always  ” in  the  case  of  parishioners,  “ frequently,”  in  the  case  of  non- 
parishioners.^  One  evil  effect  of  this  was,  in  some  places,  a speculation 
in  building  small  tenements — yielding  the  owner  a rent  heightened  by 
the  exemption — and  these  of  the  worst  and  most  unhealthy  kind  : — 
“ In  order  to  make  out  a case  for  the  non-payment  of  rates,  it  is 
necessary  to  have  inconveniences  and  defects.”  ^ 

, 27.  But  in  many  places  the  rent  of  the  parish  paupers  was  paid  out 
of  the  parish  fund.  In  Surrey  and  Sussex,  and  even  in  North  Wales — 
‘‘a  district  of  comparatively  good  administration” — the  payment  of 
rent  was  “nearly  universal.”^  Paupers  had  thus  become  a very 
desirable  class  of  tenants. 

Outdoor  Relief  of  the  Able-bodied  in  Money. 

28.  When  the  outdoor  relief  of  the  able-bodied  was  afforded  in 
money — the  more  prevalent  system — this  was  generally  effected  by  one 
of  five  expedients. 

(1)  Relief  without  Labour, 

29.  In  many  districts  this  was  so  common  as  to  have  acquired  the 
technical  name  of  “ relief  in  lieu  of  labour,”  and  was  favoured  as  saving 
trouble  and  expense.^ 

30.  The  sums  were  sometimes  small — “ insufficient  for  complete  sub- 
sistence”— and  given  under  the  condition  that  the  applicant  should  shift 
for  himself  and  give  the  parish  no  further  trouble.® 

“ But  it  is  more  usual  to  give  a rather  larger  weekly  sum,  and  to  force  the 
applica,nts  to  give  up  a certain  portion  of  their  cime  by  confining  them  in  a gravel- 
pit  or  in  some  other  enclosure,  or  directing  them  to  sit  at  a certain  spot  and  do 
nothing,  or  obliging  them  to  attend  a roll-call  several  times  in  the  day,  or  by  any 
contrivance  which  shall  prevent  their  leisure  from  becoming  a means  either  of 
profit,  or  of  amusement.”  ' 

(2)  Allowance. 

31.  This  form  of  relief,  known  in  Berkshire  as  “make-up”  or  “ bread- 
money,”  was  the  parochial  relief  which  a person  employed  by  individuals 
at  the  average  wages  of  the  district  obtained  on  account  of  his  children; 
sometimes  a sum  to  meet  occasional  wants,  sometimes  a certain  weekly 
sum  or,  more  frequently,  the  value  of  a certain  quantity  of  flour  or  bread, 
to  each  member  of  the  family.  In  some  places  this  had  matured  into 
a system,  forming  the  law  of  a whole  district,  sanctioned  and  enforced 
by  the  Magistrates,  and  promulgated  in  the  form  of  local  statutes  under 
the  name  of  “ scales.”®  By  the  use  of  these  scales  the  amount  of  relief 
was  increased  or  reduced  according  to  the  price  of  bread.  For  instance, 
in  the  county  of  Cambridge,  in  December,  1821,  a single  woman  received 
the  price  of  three  quartern  loaves  per  week ; a man,  wife,  four  children, 
and  upwards,  the  price  of  two  quartern  loaves  per  head  per  week. 
This,  however,  was  a minimum.  It  was  added  to,  not  only  in  all  cases 
of  sickness  or  other  kind  of  distress,  but  “ particularly  ” as  commenda- 
tion and  reward  in  the  case  of  those  who  “ deserved  encouragement  by 

^ Report,  p.  14.  ^ Ihid.^  p.  14.  ^ Ibid.,  p.  15.  ^ Ibid.^  pp.  15-16.  ^ Ibid.^  p.  19. 
6 Ibid.,  p.  19.  7 Ibid.,  p.  20.  8 Ibid.,  p.  21. 
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their  good  behaviour.”  In  the  town  of  Cambridge  the  scale  was  half  a 
loaf  per  head  higher  than  in  the  county.^ 

32.  To  use  a modern  term,  the  weekly  sum  thus  calculated  was  con- 
sidered the  “ living  wage  ” which  each  household,  according  to  its  con- 
stitution and  numbers,  should  earn,  and,  when  wages  came  short  of 
this,  they  were  supplemented  according  to  the  scale. 

33.  There  were  two  ways,  however,  of  calculating  the  “ make-up.” 

“ In  perhaps  a majority  of  the  parishes  in  which  the  allowance  system  prevails, 
the  earnings  of  the  applicant,  and,  in  a few,  the  earnings  of  his  wife  and  children, 
are  ascertained,  or  at  least  professed  or  attempted  to  be  ascertained,  and  only  the 
difference  between  them  and  the  sum  allotted  to  him  by  the  scale  is  paid  to  him  by 
the  parish.”  ^ 

This  system  existed  in  the  southern  counties,  and  was  extending  itself 
in  Yorkshire,  Durham,  and  the  north  of  England  generally.  But  in 
other  parishes  the  labourer  was  not  supposed  to  be  earning  more  than 
a given  sum,  and  if  that  were  less  than  the  size  of  the  family  entitled 
him  to,  the  parish  made  up  the  difference.® 

34.  No  consideration  was  given  to  the  amount  of  wages  earned  over 

the  year — only  to  those  earned  in  the  current  or  the  previous  week  or 
fortnight.  Thus:  - * 

“ Many  of  those  who  at  particular  periods  of  the  year  receive  wages  far  exceeding 
the  average  amount  of  the  earnings  of  the  most  industrious  labourer,  receive  also 
large  allowances  from  the  parish.”  ^ 

35.  The  effect  of  placing  married  and  unmarried  on  a different  foot- 
ing as  to  relief,  was,  of  course,  to  encourage  early  and  improvident 
marriages.®  A child  very  soon  came  to  be  considered  as  an  independent 
claimant  for  relief,  and  entitled  to  it,  though  residing  with  his  parents, 
and  though  the  parents  might  be  in  full  work  at  high  wages.® 


(3)  The  Roundsman  System. 

36.  Under  this  system  the  parish  sold  pauper  labour  to  the  occupiers 
of  property  at  a certain  low  price,  and  made  up  the  difference  between 
that  and  the  scale  allowance.'^  Sometimes  the  paupers  were  sold  to 
the  farmers  at  auction  : at  Yardley,  Hastings,  e.g.,  all  the  unemployed 
men  were  put  up  to  sale  weekly,  and  the  clergyman  on  one  occasion 
saw  a lot  of  ten  men  knocked  down  to  one  of  the  farmers  for  5s.®  Tn  a 
village  in  Dorset : 

“In  1821-22  the  overseers  had  been  in  the  habit  of  sharing  out  the  pauper 
labourers  amongst  the  farmers  (including  themselves)  and  of  paying  for  the  work 
done  by  them  wholly  out  of  the  poor’s-rates.” 


(4)  Parish  Employment. 

37.  Although  the  43rd  of  Elizabeth*  did  not  authori' 
afforded  to  any  but  the  impotent  except  in  re 
for  work  appeared  to  be  “ the  most  unusu 
administered.^®  Out  of  over  £7,000,0 
March  26th,  1832,  for  the  relie 
scarcely  more  than  one-twenV 
work  on  the  roads  and  in  th 

38.  This  was  easily  acco 
(1)  When  work 

and  this  was  c' 

^ Report,  pp.  21 
p.  31.  Ibid. 
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(2)  Collecting  the  paupers  in  gangs  for  the  performance  of  parish 
work  was  found  to  be  more  immediately  injurious  to  their  conduct 
than  even  allowance  or  relief  without  requiring  work. 

(3)  Parish  employment  did  not  afford  direct  profit  to  any 
individual.^ 

39.  The  “ work  ” provided  was  generally  on  the  roads — sometimes  for 
part  of  the  week,  or  part  of  the  day,  with  the  intention  of  inducing  and 
enabling  the  paupers  to  find  work  for  themselves.  In  some  of  the  agri- 
cultural districts,  the  prevalent  mismanagement  in  this  respect  was 
found  to  have  created  in  the  minds  of  the  paupers  a notion  that  it  was 
their  right  to  be  exempted  from  the  -same  degree  of  labour  as  inde- 
pendent labourers.^  Hence  the  adoption  in  some  parishes  of  eight  till 
four  as  the  hours  of  work,  with  one  hour  off  for  dinner.  “ It  was  a 
thing  unknown  before,”  said  the  paupers  of  Great  Farringdon,  “ in  this 
parish,  or  any  other,  that  parish  labourers  should  work  as  long  or  as 
hard  as  the  other  classes  of  labourers.”  ^ 

40.  In  many  places,  while  the  labour  exacted  was  trifling,  the  parish 
pay  equalled  or  exceeded  the  average  wage  of  the  district,  and  wives  of 
the  independent  labourers  were  heard  regretting  that  their  husbands 
were  not  paupers.^  “ If  a man  did  not  like  his  work  he  would  say  : I 
can  have  I2s.  a week  by  going  on  the  roads,  and  doing  as  little  as  1 
like.”^  Without  adequate  supervision,  of  course,  this  work  turned  into 
a farce  ; men  who  bestirred  themselves  a little  were  laughed  at  by  their 
companions.® 

(5)  The  Labour-Rate  System. 

41.  This  was  the  sharing  out  of  the  labourers  who  had  settlements  in 
the  parish  by  agreement  among  the  ratepayers,  each  ratepayer  employ- 
ing a certain  number,  and  paying  them,  not  according  to  the  real 
demand  for  labour,  but  according  to  rental,  or  acreage,  or  number  of 
horses  kept  for  tillage  or  contribution  to  rates,  or  some  other  scale.  In 
default  of  employment,  the  ratepayer  paid  a corresponding  sum  to  the 
overseer."^ 


42.  There  were  considerable  differences  of  method  and  distribution, 
varying  almost  with  each  parish  adopting  this  system.®  But,  generally, 
the  practice  seemed  to  be,  “ not  a sharing  in  fair  proportions  of  the 
burthen  amongst  all,  but  a shifting  of  the  burthen  from  one  class  to 
some  other  ” ; sometimes  from  the  farmers  to  those  in  trade,  and  some- 
times from  large  occupiers  of  land  to  small,  or  from  arable  to  grass 
farmers ; while  in  some  cases  a strong  desire  was  shown  to  place  it  upon 
the  tithes.®  Hence  the  peculiar  injustice  of  tradesmen  and  small 
beine'  saddled  with  labourers  whom  they  had  no  means  of 
the  labour  rate  ” as  it  was  called — and  having- 
occupier  who,  by  himself  or  with  his 
the  labour  necessary  for  his  little  farm, 
severest  sufferer.^® 

sustained  by  the  ratepayers 
farmer  of  500  acres,  paying 
to  employ  four  or  five 
another  £100 — to  say 


. 38.  ® Ibid.^  p.  39. 
p.  55. 
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Outdoor  Relief  of  the  Impotent. 

44.  This — as  no  profit  could  be  made  out  of  it  by  individuals — was 
subject  to  less  abuse  : — 

“Even  in  places  distinguished  in  general  by  the  most  wanton  parochial  profusion, 
the  allowances  to  the  aged  and  infirm  are  moderate.”  ^ 

45.  Outdoor  relief  of  the  sick  was  usually  effected  by  contract  with 
a surgeon,  but  the  contract  generally  included  only  those  who  were 
parishioners.  On  the  whole,  medical  attendance  seemed  to  be  adequately 
supplied,  and  economically,  if  only  the  price  and  the  amount  of 
attendance  were  considered.^ 

46.  The  Commission  noticed,  in  passing,  that  great  good  had  been 
done  in  one  place  by  the  establishment  of  dispensaries,  for  the  purpose 
of  enabling  the  labouring  classes  themselves  to  defray  the  expense  of 
medical  treatment.  But  they  were  “ not  prepared  to  suggest  any  legis- 
lative measures  for  their  encouragement.”  ^ 

47.  At  this  point  the  Commission,  under  the  heading  of  “ General 
Remarks  on  Outdoor  Relief,”  explained  why  they  had  dwelt  at  such 
length  on  this  subject.  It  was  because  it  appeared  to  be  the  relief  then 
most  extensively  given,  and  to  contain  in  itself  the  elements  of  an 
almost  indefinite  extension  : — 

“ Among  the  elements  of  extension  are  the  constantly  diminishing  reluctance  to 
claim  an  apparent  benefit,  the  receipt  of  which  imposes  no  sacrifice  except  a sensa- 
tion of  shame  quickly  obliterated  by  habit,  even  if  not  prevented  by  example  ; the 
difficulty  often  amounting  to  impossibility  on  the  part  of  those  who  administer  and 
award  relief,  of  ascertaining  whether  any  and  what  necessity  for  it  exists,*  and  the 
existence  in  many  cases  of  positive  motives  on  their  parts  to  grant  it  when  un- 
necessary, or  themselves  to  create  the  necessity.”  ^ 

48.  It  was  the  impossibility  of  checking  imposture  and  fraudulent 
claims  by  the  closest  diligence  and  supervision,  that  suggested,  on  the 
part  of  two  officials,  the  words  from  which  the  Commission  may  have 
got  its  chief  inspiration  : — 

“ The  only  test  of  these  cases  is  making  their  condition  more  severe  than  that  of 
the  lowest  class  of  labourers  who  obtain  their  livelihood  by  honest  industry.  . . . 
The  only  protection  for  the  parish  is  to  make  the  parish  the  hardest  taskmaster  and 
the  worst  paymaster  that  can  be  applied  to.”  ^ 

Indoor  Relief. 

49.  Workhouse  relief  also  the  Commission  found  to  be  subject  to 
great  maladministration.  Mr.  Chadwick,  in  the  “ Extracts  ” — a volume 
issued  by  the  Commission  in  1833,  containing  part  of  the  information 
then  received  ® — had  given  a description  of  the  management  of  the 
Reading  Workhouses,  which,  it  might  be  thought,  must  be  an  exception 
to  the  rule.  As  a fact,  these  were  merely  fair  specimens  of  the  ordinary 
workhouses  in  thriving  towns.  The  chief  evils  were  absence  of  classifi- 
cation, discipline,  and  employment,  and  the  extravagance  of  allowances. 
Children  were  herded  with  older  people,  and  soon  acquired  their  bad 

*P.  44.  It  was  observed  that,  in  the  large  towns,  the  ease  of  obtaining  relief  was 
spreading  the  malady  of  pauperism  to  those  who  had  no  need  of  it.  In  St.  George’s, 
Southwark,  respectable  mechanics,  petty  manufacturers,  and  the  like  were  applying,  in 
consequence  of  having  witnessed  the  ease  with  which  others  who  might  have  provided 
for  themselves  obtained  relief.  One  of  the  applicants  was  discovered  to  be  in  receipt 
of  relief  from  six  different  parishes  administering  relief  on  six  different  days  of  the 
week.  From  observations  made,  the  assistant  overseer  calculated  that  £30  out  of  every 
£100  of  the  money  given  as  outdoor  relief  was  spent  in  the  gin  shops  during  the  same 
day. 

^ Report,  pp.  42-3.  ^76icZ.,  p.  43.  ^ Ibid.  Ibid.,ipAA.  ^Ibid.^pAl.  ® Extracts, 

p.  216. 
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habits — particularly  was  this  the  case  with  young  girls  obliged  to  asso- 
ciate with  the  many  prostitutes  among  the  inmates ; paupers  were 
allowed  to  leave  the  workhouse  one  day  a week,  and  return  intoxicated 
without  punishment ; prostitutes  came  in  to  recruit  their  health,  and 
returned  to  their  trade,  etc.,  etc.^ 

50.  In  some  very  few  instances,  indeed,  among  which  Southwell,  in 
Nottinghamshire,  was  pre-eminent,  the  workhouse  appeared  to  be  a 
place  where  the  aged  and  impotent  were  maintained  in  comfort,  and  the 
able-bodied  supported,  but  under  such  restrictions  as  to  induce  them  to 
prefer  a life  of  independent  labour.^ 

“But  in  by  far  the  greater  number  of  cases,  it  (the  workhouse)  is  a large  alms- 
house, in  which  the  young  are  trained  in  idleness,  ignorance,  and  vice  ; the  able- 
bodied  maintained  in  sluggish  sensual  indolence  ; the  aged  and  more  respectable 
exposed  to  all  the  misery  that  is  incident  to  dwelling  in  such  a society,  without 
government  or  classification,  and  the  whole  body  of  inmates  subsisted  on  food  far 
exceeding  both  in  kind  and  in  amount,  not  merely  the  diet  of  the  independent 
labourer,  but  that  of  the  majority  of  the  persons  who  contribute  to  their  support.’’ ^ 

51.  In  view  of  the  important  place  among  remedial  measures  subse- 
quently assigned  to  the  workhouse,  it  is  a little  remarkable  that  so 
little  consideration  should  be  given  to  the  state  of  the  existing  work- 
houses,  and  that  it  should  be  broadly  stated  that  there  were  only  a 
“ very  few . instances  ” which  might  serve  as  models.  The  Report, 
indeed,  returns  at  a later  point  to  emphasise  the  horrible  condition  of 
the  workhouses  in  provincial  towns  and  in  the  rural  districts,  par- 
ticularly with  regard  to  absence  of  classification  and  promiscuous 
meeting. 

52.  This  section  of  the  Report  concludes  by  expressing  the  conviction 

of  the  Commissioners  that  the  abuses  of  which  they  had  so  far  given’  a 
short  outline,  though  checked  in  some  instances  by  the  extraordinary 
energy  and  wisdom  of  individuals,  were,  on  the  whole,  steadily  and 
rapidly  progressive.  ; ’ 

Effect  of  the  Relief  upon  those  affected  by  it. 

53.  The  Report  then  goes  on  to  state  at  some  length  the  effects  of 
the  existing  system  upon  the  three  classes  affected  by  it,  viz.,  the 
labourers,  the  employers,  and  the  owners  of  property  liable  to  poor 
rates. 

(1)  Effects  on  Labourers. 

54.  Of  all  the  classes  affected  by  the  system,  the  severest  sufferers 
were  those  for  whose  benefit  the  system  was  supposed  to  have  been 
introduced  and  to  be  perpetuated,  viz.,  the  labourers  and  their  families.^ 

55.  First,  as  regards  those  not  actually  relieved.  The  allowance 
system  produced  the  monstrous  result  of  penalising  the  thrifty  worker. 
Many  instances  were  given  where,  in  pauperised  districts,  those  who 
preserved  their  independence  were  likely  to  lose  their  employment. 
Paupers  were  preferred.  Farmers  said  that  they  could  not  afford  to 
employ  those  for  whom  they  were  not  bound  by  law  to  provide.® 

56.  Under  the  system,  again,  men  who  prudently  deferred  the  period 
of  marriage  were  punished  either  by  being  refused  employment,  or  by 
receiving  wages  estimated  on  the  basis  of  their  not  having  a family  to 
support : ® ‘ If  a man  has  not  a family,  he  has  a bad  chance  of  getting 
steady  work  in  his  own  parish.”  ^ In  Suffolk  the  policy  of  most 
parishes  was  to  employ  the  married  men  in  preference  to  the  single,  and 

^ Report,  pp.  51-2.  ^ p.  53.  ^ pp.  53-4.  ^ Ibid.,  ^.11.  ^ pp.  77-80 

* Ibid.,  p.  80.  ^ Ibid.,  p.  84. 
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when  the  single  were  employed,  their  wages  were  generally  less.^  In 
other  words,  the  rate  of  wages  was  regulated,  not  by  the  economic  value 
of  workers  to  employers,  but  by  the  parish,  and  as  the  parish  gave 
more  to  a labourer  with  a family — in  order  to  keep  the  family  off  the 
parish — than  to  single  men,  the  farmers  did  the  same. 

“ Can  we  wonder  if  the  labourer  abandons  virtues  of  which  this  is  the  reward  ? 
. . . Can  we  wonder  if,  smarting  under  these  oppressions,  he  considers  the  law,  and 
all  who  administer  the  law,  as  his  enemies,  the  fair  objects  of  his  frauds  or  his 
violence  ? Can  we  wonder  if,  to  increase  his  income  and  to  revenge  himself  on  the 
parish,  he  marries,  and  thus  helps  to  increase  that  local  over-population  which  is 
gradually  eating  away  the  fund  out  of  which  he  and  all  the  other  labourers  of  the 
parish  are  to  be  maintained  ? ^ 

57.  Second,  as  regards  those  actually  relieved.  Here  the  injury  done 
was  even  more  certain  ; — 

“No  man’s  principles  can  be  corrupted  without  injury  to  society  in  general ; but 
the  person  most  injured  is  the  person  whose  principles  have  been  corrupted.  The 
constant  war  which  the  pauper  has  to  wage  with  all  who  employ  him  or  pay  him  is 
destructive  to  his  honesty  and  his  temper  ; as  his  subsistence  does  not  depend  on 
his  exertions,  he  loses  all  that  sweetens  labour,  its  association  with  reward,  and  gets 
through  his  work,  such  as  it  is,  with  the  reluctance  of  a slave.  His  pay,  earned  by 
importunity  or  fraud,  or  even  violence,  is  not  husbanded  with  the  carefulness  which 
would  be  given  to  the  results  of  industry,  but  wasted  in  the  intemperance  to  which 
his  ample  leisure  invites  him.  It  is  a striking  fact  that,  in  Cholesbury,  where,  out 
of  139  individuals,  only  thirty-five  persons  of  all  ages,  including  the  clergyman  and 
his  family,  are  supported  by  their  own  exertions,  there  are  two  public-houses.”  ^ 

58.  One  witness  could  decidedly  state  that,  when  once  a family  had 
received  relief,  it  was  to  be  expected  their  descendants  for  some  genera- 
tions would  receive  it  also  ; — 

“ The  child  remembers  his  father’s  actions,  and  the  hereditary  pauper  increases 
his  ranks  by  instruction  as  well  as  by  example.”  ^ . 

59.  Another  witness  said  : — 

“Whoever  comes  to  us,  and  swears  before  a magistrate  that  he  has  neither  work 
nor  money,  we  are  obliged  to  relieve,  because  we  can  neither  give  them  work  nor 
prove  that  they  have  constant  employment  ; and  paupers  now  understand  the  law, 
and  also  the  practice  of  magistrates,  so  well,  from  the  many  hours  that  they  spend  in 
police  ofl&ces  applying  for  summonses,  etc.,  that  they  claim  relief,  not  at  all  as  a 
matter  of  favour,  but  as  a matter  of  right.”  ^ 

60.  But  worse  remained  to  be  said.  The  effect  of  allowance  was  to 
weaken,  if  not  to  destroy,  all  ties  of  affection  between  parent  and  child. 
Whenever  a lad  came  to  earn  wages,  or  to  receive  parish  relief  on  his 
own  account  (and  this  one  must  recollect  was  at  the  age  of  fourteen), 
although  he  might  continue  to  lodge  with  his  parents,  he  did  not  throw 
his  money  into  a common  purse,  and  board  with  them,  but  bought  his 
own  loaf  and  piece  of  bacon,  which  he  devoured  alone.  The  most 
disgraceful  quarrels  arose  from  mutual  accusations  of  theft ; and,  as  the 
child  knew  that  he  had  been  nurtured  at  the  expense  of  the  parish,  he 
had  no  filial  attachment  to  his  parents.  Even  mothers  and  children 
would  not  nurse  each  other  in  sickness  unless  they  were  paid  for  it.® 

(2)  Effects  on  Employers  of  Labourers. 

61.  Pointing  out  very  forcibly  how  responsible  a person  the  labourer 
was  in  agriculture — that  nothing  could  save  the  farmer  from  loss,  or 
perhaps  ruin,  unless  the  labourers  were  not  only  intelligent  and  diligent, 
but  honest  enough  to  resist  the  temptation  to  plunder  when  the  act  was 
easy  and  the  detection  difficult — the  Commission  went  on  to  say  : — 

“ The  tendency  of  the  allowance  system  is  to  diminish,  we  might  almost  say  to 
destroy,  all  these  qualities  in  the  labourer.  What  motive  has  the  man  who  is  to 


^ Report,  p.  81.  ^ Ihid..  p.  86.  ® Ihid.,  p.  87.  ^ Ibid..,  p.  94.  ^ Ibid.,  p.  95.  ® Ibid.,  p.  96. 
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receive  10s.  every  Saturday,  not  because  10s.  is  the  value  of  his  week’s  labour,  but 
because  his  family  consists  of  five  persons,  who  knows  that  his  income  will  be 
increased  by  nothing  but  by  an  increase  of  hiS  family,  and  diminished  by  nothing 
but  by  diminution  of  his  family,  that  it  has  no  reference  to  his  skill,  his  honesty,  or 
his  diligence — what  motive  has  he  to  acquire  or  to  preserve  any  of  these  merits  ? ” ^ 

62.  Unhappily  the  evidence  showed  that  in  the  pauperised  rural 
districts  the  labourer  was  becoming  not  merely  idle  and  ignorant  and 
dishonest,  but  positively  hostile  to  his  master  ; not  merely  unfit  for  his 
service,  and  indifferent  to  his  welfare,  but  actually  desirous  to  injure 
him.  The  answers  to  the  scheduled  question  whether  the  labourers  in 
the  neighbourhood  were  supposed  to  be  better  or  worse  workmen  than 
formerly,  varied  according  to  the  Poor  Law  administration  of  the 
district.  Where  the  administration  was  good,  labour  was  “ never 
better.”^  Where  the  allowance  system  prevailed,  the  labourers  were 
degenerate,  disalTected,  wasteful,  lazy,  fraudulent,  and  constantly 
changing  their  service.  The  general  result  was  that,  while  capital 
“ after  having  choked  all  the  professions,  and  overflowed  in  all  the 
channels  of  manufactures  and  commerce”  was  “still  seeking  employ- 
ment, however  hazardous  and  however  distant,”  one  business  alone  was 
described  as  ill  supplied  with  capital,  and  that  was  the  business  “ of 
all  others  the  most  healthy,  the  most  independent,  and  the  most 
interesting.”  ® 

63.  The  effects  of  the  system  on  the  manufacturing  employer  were 
very  different.  The  tending  of  machinery  diminished  the  need  for 
moral  and  intellectual  qualities.  In  its  oftentime  “ narrow  routine  of 
similar  operations,”  the  least  error  and  delay  were  capable  of  immediate 
detection.  Judgment  or  intelligence  was  not  required  for  purely 
mechanical  processes.  Honesty  was  not  endangered  where  all  the 
property  was  under  one  roof,  and  diligence  was  ensured  by  the  presence 
of  a comparatively  small  number  of  overlookers,  and  by  The  almost 
universal  adoption  of  piecework.  Here,  then,  the  allowance  system 
was  not  so  mischievous,  inasmuch  as  it  did  not  necessarily  destroy  the 
efficiency  of  the  manufacturing  labourer.^ 

64.  But  in  another  direction  the  allowance  system  bore  heavily  on 
such  employers.  The  manufacturer  who  induced  or  forced  others  to  pay 
part  of  his  wages  was  actually  a pure  gainer;  he  really  could  obtain 
cheap  labour,  and  the  loss  fell  principally  on  his  competitors  who  did 
not  enjoy  the  same  advantages. 

“ A manufactory  worked  by  paupers  is  a rival  with  which  one  paying  ordinary 
wages,  of  course,  cannot  compete,  and  in  this  way  a Macclesfield  manufacturer  may 
find  himself  undersold  and  ruined  in  consequence  of  the  mal-administration  of  the 
Poor  Laws  in  Essex.”  ® 

65.  Instances  were  given  from  the  hosiery  trade  of  Leicestershire,  the 
ribbon-weaving  of  Coventry,  and  the  stocking  manufacture  in  Not- 
tinghamshire, where  the  level  of  wages  had  been  brought  down  by  this 
“ aid,”  enabling  the  employers  of  pauper  labour  to  undersell  employers 
paying  full  wages  — 

“ Whole  branches  of  manufacture  may  thus  follow  the  coui-se  not  of  coal  mines 
or  of  streams  but  of  pauperism  ; may  flourish  like  the  funguses  that  spring  from 
corruption,  in  consequence  of  the  abuses  which  are  ruining  all  the  other  interests 
of  the  places  in  which  they  are  established,  and  cease  to  exist  in  the  better  adminis- 
tered districts  in  consequence  of  that  better  administration.”  ^ 

^ Report,  pp.  67-8.  p.  68.  71.  ^ pp.  7o-4.  p,  74, 

pp.  74-r>.  '•Ibid.,  p.  76. 
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(3)  Effects  on  Oivners  of  Property. 

66.  As  far  back  as  1817,  a Select  Committee  of  the  House  of 
Commons  had  stated  as  their  opinion  ; — 

“ That  unless  some  efficacious  check  were  interposed,  there  was  then  every  reason 
to  think  that  the  amount  of  the  assessment  would  continue  to  increase,  until  at  a 
period  more  or  less  remote,  according  to  the  progress  the  evil  had  already  made  in 
different  places,  it  shohld  have  absorbed  the  profits  of  the  property  on  which  the 
rate  might  have  been  assessed,  producing  thereby  the  neglect  and  ruin  of  the  land, 
and  the  waste,  or  removal  of  other  property,  to  the  utter  subversion  of  the  happy 
order  of  society  so  long  upheld  in  these  kingdoms.”  ^ 

• 67.  Although  for  six  years  there  was  a progressive  diminution  in  the 
amount  of  the  Poor  Law  Assessment,  yet,  after  March,  1824,  the  increase 
set  in  again,  and  the  amount  of  relief  in  1834,  estimated  in  commodities, 
was  greater,  both  absolutely  and  in  proportion  to  population,  than  in 
1817> 

68.  Happily  not  many  cases  of  the  actual  dereliction  of  estates  had 
been  stated  to  the  Commission  : some,  however,  had  occurred.  They 
referred  to  a passage  in  the  “ Extracts,”  long  since  classic,  narrating 
how,  at  Cholesbury,  in  Buckinghamshire,  where  the  population  had  been 
almost  stationary  since  1801,  and  “ in  which,  within  the  memory  of 
persons  now  living,  the  rates  were  only  £10  11s.  a year,  and  only  one 
person  received  relief,  the  sum  raised  for  the  relief  of  the  poor  rose 
from  £99  4s.  a year,  in  1816,  to  £150  5s.  in  1831 ; and  in  1832,  when  it 
was  proceeding  at  the  rate  of  £367  a year,”  it  was  found  to  be  impos- 
sible to  continue  its  collection,  the  landlords  having  given  up  their 
rents,  the  farmers  their  tenancies,  and  the  clergyman  his  glebe  and  his 
tithes.^ 

Administrative  Machinery. 

69'.  The  Report  then  went  on  to  examine  how  far  the  character  of  the 
persons  by  whom  relief  was  awarded  and  distributed  was  likely  to  be 
favourable  or  unfavourable  to  the  due  administration  of  the  Poor  Laws. 

Without  going  in  detail  into  all  the  charges  made  against  the  various 
classes,  the  conclusions  may  be  summed  up  as  follows  : — 

(1)  Overseers. 

70.  The  Overseers  — generally  farmers  in  the  rural  districts,  shop- 
keepers or  manufacturers  in  towns — were  empowered  by  law  to  make, 
assess,  collect,  and  distribute  the  fund  for  the  relief  of  the  poor.  Serving 
compu.V  orily  for  three,  four,  six,  or  twelve  months,  they  might  be 
indicted  or  fined  if  they  refused  or  neglected  to  serve,  but  they  received 
no  remuneration  for  serving.  On  the  other  hand,  if  they  refused  relief, 
or  granted  less  than  the  applicant  thought  himself  entitled  to,  they 
might  be  summoned  before  the  justices — if,  indeed,  recourse  was  not 
had  to  more  summary  forms  of  remedy,  viz.,  personal  violence  and 
arson.^  As  a fact,  in  many  districts,  the  principal  obstacle  to  improve- 
ment was  the  well-founded  dread  of  these  atrocities.^ 

71.  Evidence,  said  the  Commissioners,  was  scarcely  wanted  of  the  bad 
results  of  such  a system  : — 

“ What  could  have  been  expected  from  functionaries  almost  always  reluctant, 
unless  indeed  when  their  object  is  fraud  ; who  neither  come  to  their  office  with 
knowledge,  nor  retain  it  long  enough  to  acquire  knowledge  ; who  have  little  time, 
and  still  less  motive,  for  attention  to  its  duties  ; on  whom  every  temptation  to  mis- 
conduct has  been  accumulated  ; who  have  to  give  or  to  refuse  public  money  to 
their  own  workmen,  dependants,  customers,  debtors,  relations,  friends,  and  neigh- 

^ Report,  p.  63.  ^Ibid.,  pp.  63-4.  ^Ibid.,  p.  64.  “^Ibid.,  pp.  98-9.  ^Ibid.,  p.  100. 
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hours  ; who  are  exposed  to  every  form  of  solicitation  and  threat  ; who  are  rewarded 
for  profusion  by  ease  and  popularity,  and  punished  for  economy  by  labour,  odium, 
and  danger  to  their  properties,  and  even  their  persons.”  ^ 

72.  The  Powers  vested  in  the  Overseers,  it  is  said  in  another  part  of 
the  Report,  by  the  statutes  of  Elizabeth,  could  only  be  accounted  for 
on  the  supposition  that  the  distribution  of  the  poor’s  rates  was  little 
more  than  an  occasional  distribution  of  alms  from  the  poor’s  box,  too 
small  in  its  amount  and  influence  to  be  regarded.^  But  now  the  duties 
and  responsibilities  of  Overseers  were  so  many  and  various  that  a 
system  where  many  of  the  existing  ofllcers  were  ignorant,  stupid,  and 
illiterate — some  indeed  not  able  to  write  or  read — where  their  private 
interests  were  often  at  variance  with  their  public  duties,  and  where 
intimidation  was  often  openly  resorted  to,  was  self-condemned. 

(2)  Assistant  Overseers. 

78.  The  59  Geo.  III.,  c.  12  authorised  the  appointment  of  Assistant 
Overseers,  who  were  paid,  and  permanent  officers,  and  the  Reports  of 
the  Assistant  Commissioners  were  unanimous  as  to  their  efficiency, 
activity,  and  intelligence.  In  3,249  parishes  there  were  such  officers  in 
1831.  But  the  adoption,  nomination,  continuance,  and  salary  of  these 
officers  depended  on  the  Vestry,  and  the  Vestry,  moreover,  not  the  Law, 
determined  and  specified  their  duties.  Under  this  perfect  state  of  sub- 
serviency they  could  not  be  expected  to  make  much  headway  against  an 
extravagant  or  jobbing  Vestry.  But  “ in  the  worst  parishes  ” an  Assistant 
Overseer  was  not  appointed.^ 

(3)  Open  Vestries. 

74.  The  open  Vestries  consisted  exclusively  of  the  ratepayers,  i.e., 
occupiers  of  land  and  houses  only — owners  having  no  right  even  to  be 
present — and  were  open  to  all  ratepayers  who  chose  to  attend.  The 
relation  of  the  Overseers  to  their  Vestry  was  that  they  were  members 
of  it,  voting  with  the  others,  and  submitting  to  be  controlled  by  the 
majority.  But,  as  the  43  Eliz.  vested  the  whole  power  and  responsibility 
in  the  Overseers,  the  Report  said  : — 

“ It  is  very  difficult  to  say  what  is  the  legal  authority  as  to  matters  of  relief  of 
an  open  vestry,  or  whether  such  a body  has  now  in  fact,  on  such  matters,  any  legal 
authority  at  all.”  ^ 

75.  But  whatever  the  legal  position  might  be,  the  Vestry  formed,  in 
fact,  the  ruling  authority  of  the  parish.  Almost  every  where  its  nractical 
influence  was  very  great.® 

76.  Thus,  the  administration  of  poor  relief  being  vested  almost  exclu- 
sively in  those  who  were  most  tempted  to  pervert  it  for  their  own 
advantage,  the  result  might  be  expected : — 

“ They  form  the  most  irresponsible  bodies  that  ever  were  entrusted  with  the 
performance  of  public  duties,  or  the  distribution  of  public  money.  They  render 
no  account  ; no  record  need  be  kept  of  the  names  of  the  persons  present,  or  of 
their  speeches  or  their  votes  ; they  are  not  amenable,  whatever  the  profusion  or 
malversation  which  they  have  sanctioned,  or  ordered,  or  turned  to  their  own  advan- 
tage. On  the  other  hand,  they  have  all  the  motives  for  mal-administration  which  we 
have  ascribed  to  the  overseers.  Each  vestryman,  so  far  as  he  is  an  immediate 
employer  of  labour,  is  interested  in  keeping  down  the  rate  of  wages  and  in  throw- 
ing part  of  their  payment  on  others,  and  above  all,  on  the  principal  object  of 
parochial  fraud — the  tithe-owner  ; if  he  is  the  owner  of  cottages,  he  endeavours  to 
get  their  rent  paid  by  the  parish  ; if  he  keeps  a shop,  he  struggles  to  get  allowanf?e 
for  his  customers  or  debtors  ; if  he  deals  in  articles  used  in  the  workhouse,  h®  tries 
to  increase  the  workhouse  consumption  ; if  he  is  in  humble  circumstances,  his  own 


^ Report,  p.  104. 
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relations  or  friends  may  be  among  the  applicants  ; and  since  the  unhappy  events  of 
1830,  he  feels  that  any  attempt  to  reduce  the  parochial  expenditure  may  endanger 
his  property  and  person.”  ^ 

(4)  Representative  (or  Select)  Vestries. 

77.  These  were  bodies  authorised  by  the  59  Geo.  III.,  c.  12,  consisting 
of  householders  elected  by  the  inhabitants  of  the  parish,  together  with 
the  ministers,  churchwardens,  and  Overseers,  meeting  every  fortnight 
or  oftener  and  keeping  minutes.  Their  functions  were  to  inquire  into 
and  determine  the  proper  objects  of  relief,  and  the  nature  and  amount 
of  the  relief  to  be  given.  The  Overseers  were  desired  to  conform  to 
their  directions;  and,  where  such  a Vestry  existed,  the  Magistrates  were 
forbidden  to  order  relief  until  it  had  been  proved,  to  the  satisfaction  of 
two  Justices,  that  the  applicant  was  in  want,  and  had  been  refused 
adequate  relief  by  the  Select  Vestry.^ 

78.  The  weak  point  here  was  that,  if  the  Overseers  refused  to  “ con- 

form to  the  directions”  of  their  Vestry,  as  “desired”  by  the  Act,  the 
Vestry  had  apparently  no  power  to  compel  obedience.  Hence,  while 
Representative  Vestries  were  admittedly  superior  to  Open  Vestries,  the 
Commission  was  inclined  to  believe  that  the  superiority  arose  principally 
from  their  comparative  freedom  frojn  magisterial  interference,  the 
presence  of  the  clergyman,  and  the  regular  minutes  kept  of  their  pro- 
ceedings. They  were  subject  to  the  same  corrupting  influences  and 
equally  irresponsible.^  ....  ; . 

79.  The  Select  Vestry  of  Morpeth,  e.g.,  consisted  of  twenty  persons, 
of  whom  one  was  a brewer,  two  were  brewers’  clerks,  five  were  publicans, 
two  beer-shop  keepers,  and  one  a porter-seller ; so  that  eleven,  or  the 
majority  of  the  whole  number,  were  interested  in  the  sale  of  beer;  and 
the  mother  of  one,  the  wife  of  another,  and  the  uncle,  aunt,  and  cousins 
of  a third  were  paupers.  Consequently  the  better  class  of  vestrymen 
retired  in  disgust  from  the  interested  clamour  of  their  colleagues,  and 
very  often  the  Representative  Vestry  relapsed  into  an  Open  one.^  Thus 
the  Select  Vestries,  during  the  previous  six  years,  had  diminished  steadily 
from  2,868  to  2,391.“ 

(5)  Self-Appointed  Vestries  (also  called  Select). 

80.  It  was  possible,  either  by  prescription  or  under  some  local  Act,  for 
Vestries  to  be  self -elected.  These,  as  might  be  expected  from  the  absence 
of  any  representative  control,  were  the  worst  of  all.® 

(6)  Magistrates. 

81.  But  there  was  another  local  authority  which  had  powers  as  regards 
poor  relief.  The  3 and  4 Will,  and  Mary,  c.  11,  after  reciting  that  many 
inconveniences  did  daily  arise  by  reason  of  the  unlimited  powers  of  the 
Overseers  who  did  frequently,  upon  frivolous  pretences,  but  chiefly  for 
their  own  private  ends,  give  relief  to  what  persons  and  numbers  they 
thought  fit,  prescribed  that  the  poor  in  each  parish  should  be  registered, 
with  date  of  first  receiving  relief,  and  of  the  occasion  which  brought  the 
applicants  under  that  necessity  ; that  the  register  should  be  produced 
to  the  Vestry  yearly  in  Easter-week,  when  there  should  be  a call  over  of 
the  persons  receiving  collections,  and  a new  list  made  of  such  persons  as 
the  Vestry  should  think  fit  to  allow  to  receive  collection  ; and  that  no 
other  person  should  receive  collection,  but  by  authority  under  the  hand 

^ Report,  p.  108.  ^ Ihid..,  pp.  113-4.  ^ Ibid.^  pp.  114-5.  Ibid..,  p.  115.  ® Ibid.,  p.  117. 
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of  one  Justice  of  the  Peace  residing  within  such  parish,  or,  if  none  were 
there  dwelling,  in  the  parts  near  or  next  adjoining,  or  by  order  of  the 
Justices  in  Quarter  Sessions,  except  in  cases  of  pestilential  disease.^ 

82.  But  owing  to  loose  drafting  of  subsequent  amending  Acts,  a 
Justice  was  enabled,  on  the  pauper’s  statement  of  some  matter  which 
the  Justice  should  consider  to  be  a reasonable  cause  or  ground  for  relief, 
to  summon  the  Overseers  to  show  cause  why  relief  should  not  be  given, 
and  to  order  such  relief  as  he  should  think  fit.  And  against  this  order 
there  was  no  appeal.^ 

83.  The  great  interference  of  the  Magistrates  began  at  Speenhamland 
in  1795,  at  the  time  of  the  high  prices.  Up  to  that  date  parochial  relief 
appears  to  have  been  given  chiefly  through  the  workhouses,  and  not  to 
have  been  extended  to  many  besides  the  impotent.^  Butin  that  year  the 
Berkshire  Magistrates,  instead  of  advancing  wages  as  they  were  em- 
powered to  do,  began  a scale  system — under  the  sanction,  it  must  be 
admitted,  of  public  opinion — and  issued  a table  of  relief,  “ making  up  ” 
wages  to  a certain  income  corresponding  with  the  supposed  necessities 
of  each  family,  and  varying  with  the  price  of  the  gallon  loaf.^ 

84.  But  though  the  scale  was  the  worst  form  in  which  the  influence  of 
Magistrates  could  be  exerted,  great  evils  arose  from  their  interference 
even  when  less  systematically  exercised. 

85.  In  the  first  place,  the  very  mode  in  which  their  jurisdiction  was 
enforced  seemed  intended  to  destroy  all  vigilance  and  economy  on  the 
part  of  those  who  administered  relief,  and  all  sense  of  degradation  or 
shame  on  the  part  of  those  who  received  it.  The  Overseer  was  sum- 
moned, perhaps,  six  or  seven  miles  from  his  business,  or  his  farm,  to 
defend  himself  before  the  tribunal  of  his  immediate  superiors  against  a 
charge  of  avarice  or  cruelty.  He  seldom  had  any  opportunity  to  support 
his  defence  by  evidence  ; the  pleadings  generally  consisted  of  the  pauper’s 
assertions  on  the  one  side,  and  the  Overseer’s  on  the  other.  The  Magis- 
trate might  admit  or  reject  the  evidence  of  either  party  at  his  pleasure  ; 
might  humiliate  the  Overseer  in  the  pauper’s  presence,  with  whatever 
reproof  he  might  think  that  the  Overseer’s  frugality  deserved,  and 
finally  pronounce  a decree,  against  which,  however  unsupported  by  the 
facts  of  the  case  or  mischievous  in  principle,  there  was  no  appeal.  It 
must  be  remembered,  too,  that  the  pauper  had  often  the  choice  of  his 
tribunal.  All  the  Overseers  of  a district  were,  therefore,  at  the  mercy 
of  any  two  Magistrates,  and,  it  might  be,  even  at  tkj  mercy  of  anyone. 
The  pauper  might  select  those  Magistrates  whom  misdirected  benevolence 
or  desire  of  popularity,  or  timidity,  led  to  be  profuse  distributors  of 
other  people’s  property,  and  bring  forward  his  charges  against  the  Over- 
seer, secure  of  obtaining  a verdict.  He  appeared  in  the  character  of  an 
injured  man  dragging  his  oppressor  to  justice.  If  he  failed  he  lost 
nothing,  if  he  succeeded  he  obtained  triumph  and  reward.  And  yet 
persons  were  found  expressing  grave  regret  that  the  parochial  fund  was 
wasted,  that  relief  was  claimed  as  a right,  and  that  pauperism  had  ceased 
to  be  disgraceful.® 

86.  Supposing  that  such  a power  to  “ enforce  charity  and  liberality  by 
summons  and  fine  ” ought  to  exist,  there  were  strong  grounds  for  think- 
ing that  the  existing  Magistrates  were  not  the  best  persons  to  be  en- 
trusted with  it.  In  the  first  place,  they  were  men  of  fortune,  un- 


1 Report,  p.  118.  Ibid.,  p.  120.  Uhid.,  p.  129.  Uhkl,  p.  121-4.  Ibid.,  p.  133. 
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acquainted  with  the  domestic  economy  of  the  applicants  for  relief,  and 
as  unfit,  from  their  own  associations,  “ to  settle  what  ought  to  be  the 
weekly  incomes  of  the  industrious  poor”  as  the  industrious  poor  would 
be  to  regulate  the  weekly  expenditure  of  the  Magistrates.^ 

87.  And,  secondly,  the  Magistrate,  even  if  he  had  a general  know- 
ledge of  the  subject,  seldom  had  and  seldom  could  acquire  a knowledge 
of  the  individual  facts  on  which  he  had  to  decide.  A pauper  claimed 
3s.  on  the  ground  that  his  family  consisted  of  five  persons,  and  that  he 
had  earned  during  the  last  week  only  7s.  The  Overseers  believed  that 
he  had,  in  fact,  earned  more,  or  that  he  might  have  earned  more  if  he 
had  thought  fit  to  exert  himself,  or  that  the  lowness  of  his  acknowledged 
earnings  was  the  result  of  a collusion  between  him  and  his  employer, 
in  order  to  throw  part  of  his  wages  on  the  parish.  The  Vestry  agreed 
in  opinion  with  the  Overseer  and  the  pauper  appealed  to  the  Magistrate.^ 

88.  Can  it  be  expected,  said  the  Commissioners,  that  questions  like 
these  will  be  properly  decided  by  Magistrates  who  give  a few  hours  a 
week  to  the  affairs  of  twenty  parishes,  who  live  at  a distance  from  the 
scene  of  the  dispute,  and  know  little  more  than  the  names  of  the  parties 
to  it,  and  perhaps  not  even  so  much  ? ^ 

89.  It  was  little  wonder  that  the  Overseers  complained  bitterly  of 
the  obstruction  given  to  their  exertions  by  decisions  of  Magistrates.^ 
As  one  said  : — 

“ The  greatest  evil  of  which  I am  aware  is  the  facility  with  which  every  plan  of 
the  vestry  or  overseer  is  brought  into  question  on  the  complaint  of  the  pauper,  who 
selects  a kind  and  often  inconsiderately  liberal  magistrate  as  his  patron.”  ^ 

90.  In  the  towns,  again,  where  investigation  into  cases  was  much 
more  necessary  and  much  more  difficult,  the  jurisdiction  of  the  Magis- 
trates was  still  more  objectionable.  Summonses  were  granted  indis- 
criminately, and  relief  ordered  almost  as  indiscriminately.®  One 
ridiculous  case  was  quoted  where  fifty  paupers  in  a body  came  to  the 
Overseer  and  demanded  immediate  relief  on  a Magistrate’s  order,  and 
where  the  Overseer  insisted  on  the  whole  fifty  cases  being  gone  into 
separately  before  the  Magistrate,  only  to  receive  the  reply  that : — 

“ To  examine  into  these  cases  of  fifty  paupers,  at  five  minutes  per  case,  would 
take  four  hours  and  ten  minutes,  which  is  impossible  to  be  done,  and  unnecessary, 
inasmuch  as  it  was  the  duty  of  the  overseer  to  have  enquired  into  the  cases  himself,, 
and  relieved  the  deserving,  and  rejected  the  undeserving.”  ^ 

91.  On  the  whole  subject,  the  Commissioners  declared  that  the  legis- 
lature evidently  did  not  intend  that  the  jurisdiction  of  the  justice  should 
form  part  of  the  routine  of  the  administration  of  the  Poor  Laws.  It 
was  to  be  exercised  in  case  of  emergency.  If  its  exercise  were  to  be 
habitual,  they  said,  every  populous  parish  must  have  its  peculiar  Magis- 
trate, as  well  as  its  peculiar  Overseers  : ® 

“ A more  dangerous  instrument  cannot  be  conceived,  than  a public  officer,  sup- 
ported and  impelled  by  benevolent  sympathies,  armed  with  power  from  which  there 
is  no  appeal,  and  misapprehending  the  consequences  of  its  exercise.”  ^ 

Remedial  Measures. 

92.  Reviewing  the  evidence  thus  presented,  one  may  well  understand 
the  statement  of  the  Commission  that  the  most  pressing  of  the  evils 
described  were  those  connected  with  the  relief  of  the  able-bodied,  and 
that  these  were  the  evils,  therefore,  for  which  they  would  first  propose 
remedies.^® 

1 Report,  p.  134.  Ibid.,  p.  139.  " Ibid.,  p.  142. 

6 Ibid.,  p.  142.  7 Ibid.,  p.  146.  » Ibid.,  p.  150.  Ibid.,  p.  151.  Ibid.,  p.  227. 
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93.  If  evils  such  as  these — or  evils  resembling  or  even  approaching 
them — were  necessarily  incidental  to  the  compulsory  relief  of  the  able- 
bodied,  they  would  not,  they  said,  have  any  hesitation  in  recommending 
its  entire  abolition. 

94.  But  they  did  not  believe  those  evils  to  be  its  necessary  conse- 
quences ; they  believed  that,  under  strict  regulations,  adequately 
enforced,  such  relief  might  be  afforded  safely  and  even  beneficially.  In 
all  extensive  communities  circumstances  would  occur  in  which  an  indi- 
vidual might  be  exposed  to  the  danger  of  perishing  from  want.  To 
refuse  relief,  and  at  the  same  time  to  punish  mendicity  when  it  could 
not  be  proved  that  the  offenders  could  have  obtained  subsistence  by 
labour,  was  repugnant  to  the  common  sentiments  of  mankind  ; it  was 
repugnant  to  them  to  punish  even  depredation,  apparently  committed  as 
the  only  resource  against  want.  In  all  extensive  civilised  communities, 
therefore,  the  occurrence  of  extreme  necessity  was  prevented  by  alms- 
giving, by  public  institutions  supported  by  endowments  or  voluntary 
contributions  or  by  a provision  partly  voluntary  and  partly  compulsory, 
or  by  a provision  entirely  compulsory,  such  as  might  exclude  the  pretext 
of  mendicancy. 

95.  But  in  no  part  of  Europe  except  England  had  it  been  thought  fit 
that  the  provision,  whether  compulsory  or  voluntary,  should  be  applied 
to  more  than  the  relief  of  indigence,  the  state  of  a person  unable  to 
labour,  or  unable  to  obtain,  in  return  for  his  labour,  the  means  of  sub- 
sistence. It  had  never  been  deemed  expedient  that  the  provision  should 
extend  to  the  relief  of  poverty ; that  is,  the  state  of  one  who,  in  order 
to  obtain  a mere  subsistence,  was  forced  to  have  recourse  to  labour. 

96.  From  the  evidence  collected,  they  were  induced  to  believe  that  a 
compulsory  provision  for  the  relief  of  the  indigent  could  be  generally 
administered  on  a sound  and  well-defined  principle.^ 

97.  This  then  was  the  foundation  of  the  recommended  abolition  of 
out-door  relief  of  the  able-bodied,  and  the  establishment  of  the  “ self- 
acting  test  ” — the  offer  of  the  workhouse.^ 

98.  It  appeared  to  the  Commission  that  the  abolition  of  partial  out- 
door relief  to  the  able-bodied,  and  particularly  of  money  payments, 
should  come  into  universal  operation  at  the  end  of  two  years,  and,  as 
respected  new  applicants,  at  an  earlier  period,^  and  that  the  chief  remedy 
should  be  the  reception  of  the  able-bodied  paupers  in  a well-managed 
workhouse.^ 

99.  As  to  how  such  workhouses  could  be  provided  and  the  requisite 
management  enforced,  the  Commissioners  had  no  difficulty  in  showing 
that  this  could  be  obtained  only  if  parishes  were  amalgamated  and  in- 
corporated for  the  purpose. 

100.  At  least  four  classes  of  inmates  required  to  be  distinguished  : — 
(1)  The  aged  and  really  impotent ; (2)  the  children ; (3)  the  able-bodied 
females;  (4)  the  able-bodied  males.  Of  these  classes,  the  two  latter 
would,  it  was  trusted,  be  the  least  numerous.^ 

101.  It  appeared  to  the  Commissioners  that  both  the  requisite  classi- 
fication and  the  requisite  superintendence  might  be  better  obtained  in 
separate  buildings  than  under  a single  roof.  If  effected  in  the  latter 
mode,  large  buildings  would  have  to  be  erected,  since  few  of  the  existing 
buildings  were  of  the  requisite  size  or  arrangement ; and,  as  very 
different  qualities,  both  moral  and  intellectual,  were  required  for  the 

^ Report,  p.  227.  ^ Ibid.,  p.  264.  ^ Ibid.,  p.  297.  ■*  Ibid.,  p.  262.  * Ibid.,  p.  306. 
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management  of  such  dissimilar  classes,  each  class  would  require  to  have 
its  separate  superintendent.  Nothing  would  be  saved,  therefore,  in 
superintendence,  and  much  expense  would  have  to  be  incurred  in  build- 
ings. But  if  a separate  building  were  assigned  to  each  class,  and  if 
parishes  were  incorporated  for  the  purpose,  the  existing  workhouses 
might,  in  most  cases,  be  made  use  of.^  In  many  instances,  at  least, 
elassitication  would  not  involve  the  addition  of  new  workhouses,  as,  by 
assigning  one  class  of  paupers  to  each  house,  a greater  number  might  be 
received.  The  proper  objects  of  relief  might  be  accommodated  tempor- 
arily in  ordinary  dwelling  houses,  and  the  existing  workhouses  might  be 
utilised  for  the  able-bodied. 2 As  regards  the  dreaded  evil  of  congrega- 
ting “ large  bodies  of  sturdy  paupers  together  in  workhouses,”  this  might 
be  avoided  by  better  management  and  superintendence : — ^ 

“Each  class  might  thus  receive  its  appropriate  treatment ; the  old  might  enjoy 
their  indulgences  without  torment  from  the  boisterous  ; the  children  be  educated, 
and  the  able-bodied  subjected  to  such  courses  of  labour  and  discipline  as  would 
repel  the  indolent  and  vicious.” 

And,  it  was  added,  such  a system  might  secure  the  co-operation  of  much 
voluntary  service.® 

Comments  upon  these  Extracts. 

102.  We  have  dwelt  at  some  length  upon  these  portions  of  the  Report 
of  the  Royal  Commission  because  they  are  the  foundation  of  their  main 
conclusions.  The  Commission  maintained  that  the  evils,  especially  of 
profuse  and  unchecked  able-bodied  relief,  were  due  not  to  the  spirit  or 
direction  of  the  Acts  regulating  poor  relief  in  England,  but  to  a misin- 
terpretation of  their  object  and  meaning.  They  further  proved,  by  an 
elaborate  analysis,  that  the  local  administration  in  charge  of  the  relief 
of  the  poor  was  wholly  unsuited  for  the  duties  imposed  upon  it.  More- 
over, the  conditions  surrounding  it,  and  the  pressure  to  which  it  was 
subject,  rendered  it  incapable  of  discharging  impartially,  intelligently, 
and  fearlessly  the  duties  of  a relief  authority.  That  the  intenUon  of 
the  statutes  authorising  relief  to  the  poor  was  wrongly  construed,  and 
that  the  agencies  in  charge  of  that  relief  were  incapable,  were  two 
allegations  that  had  been  made  time  after  time,  and  were  reiterated  with 
increasing  force  by  the  Royal  Commission.  Their  recommendations 
were  in  accord  with  those  two  allegations.  As  regards  the  principles  of 
relief  they  proposed  no  change,  but  they  laid  down  conditions  to  be 
attached  to  the  relief  of  able-bodied  applicants,  which  in  their  opinion* 
gave  effect  to  the  intention  and  spirit  of  the  statutes,  but  which  were 
contrary  to  the  existing  practice,  and  would,  they  knew,  be  unpopular 
in  many  localities.  They  foresaw  that,  if  such  conditions  were  to  be 
effectual  in  regulating  the  local  distribution  of  relief,  it  was  essential 
that  a system  of  administrative  machinery  should  be  set  up,  which 
would  not  be  set  in  motion  by  every  gust  of  local  popular  opinion. 
They  concentrated  their  attention  upon  the  construction  of  that 
machinery,  and  the  reforms  which  have  been  made  since  that  date  are 
in  the  main  the  effect  of  its  working. 

! 103.  Even  in  this  early  stage  of  our  Report  we  desire  to  express  our 

agreement  in  this  respect  with  the  Commission.  It  is  useless  to  frame 
laws  and.  regulations  if  there  is  no  power  of  continuously  enforcing 
them.  This  elementary  platitude,  true  as  it  is  of  all  legal  enactments, 

I has  a special  force  when  applied  to  the  laws  relating  to  the  relief  of  the 

' 1 Report,  pp.  306-7.  ^ p.  313.  3 pp.  307-8.  Ibid.,  p.  307.  ® Ibid.,  p.  313^ 
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poor.  There  is  a subtle  and  constant  influence,  fostered  by  the  kindly 
instincts  of  impulsive  humanity,  which  is  ever  at  work  sapping  and 
undermining  restrictions  upon  the  grant  of  public  relief.  This  influence 
may  sometimes  seem  to  be  in  abeyance,  but  it  is  always  in  existence, 
and  at  times  of  stress  or  turmoil  is  capable  of  exerting  a powerful 
emotional  force  which  breaks  down  the  resistance  of  all  but  the  firm  and 
convinced  administrator.  No  doctrines,  however  sound  or  beneficent, 
can  themselves  be  made  the  foundation  of  a system  ot*  national  relief  if 
they  are  liable  at  any  moment  to  be  rooted  up.  Improvement  in  ad- 
ministration by  subordinating  the  local  authority  to  a central  tribunal, 
and  a clearer  definition  of  the  intention  and  object  of  the  Poor  Law,  are 
the  two  great  changes  made  by  the  Act  of  1834.^ 

THE  PRINCIPLES  OF  THE  POOR  LAW  AMENDMENT  ACT,  1834.i 

104.  There  is  no  expression  more  in  vogue  amongst  those  interested 
in  Poor  Law  administration  than  that  of  “ The  Principles  of  1834.” 

105.  This  frequent  reference  to  the  Principles  of  the  Poor  Law  Amend- 
ment Act,  1834,  as  suggesting  a standard  by  which  to  judge  of  “strict 
administration  ” or  of  “ lax  administration,”  seems  to  make  it  desirable 
to  state,  so  far  as  possible,  ipsissimis  verbis,  what  these  principles  were. 

106.  First  fourteen  sections  of  Act. — An  examination  of  the  Act  itself 
does  not  give  much  information.  It  is  called  : “ An  Act  for  the  Amend- 
ment and  better  Administration  of  the  Laws  relating  to  the  Poor  in 
England  and  Wales,”  and  is  dated  I4th  August,  1834.  The  first  fourteen 
Sections  provide  for  the  appointment  or  removal,  at  the  pleasure  of  the 

'Crown,  of  three  Commissioners,  who,  or  any  two  of  whom,  may  sit  as  a 
Board  for  carrying  the  Act  into  execution.  These  Commissioners  are 
empowered  to  summon  witnesses  and  examine  them  upon  oath  upon  any 
matter  relating  to  the  poor  or  their  relief,  and  to  require  the  production 
of  books  and  documents.  They  may  appoint  Assistant  Commissioners 
(to  whom  the  Commissioners  may  delegate  any  of  their  powers  except 
that  of  making  General  Rules),  and  also  a Secretary,  Assistant  Secretary 
or  Secretaries,  clerks,  and  other  officers.  No  Commissioner  or  Assistant 
Commissioner  is  to  be  capable  of  sitting  in  Parliament,  and  all  appoint- 
ments are  to  be  limited  to  five  years.  The  Commissioners  are  to  make 
an  annual  Report  to  be  laid  before  Parliament,  and  to  give  to  the 
Secretary  of  State  any  information  respecting  their  proceedings  which 
he  may  require.^ 

107.  Fifteenth  Section. — In  the  15th  Section  are  laid  down  the 
functions  of  the  three  Commissioners  : — 

“ The  administration  of  relief  to  the  poor  throughout  England  and  Wales, 
according  to  the  existing  laws,  or  such  laws  as  shall  be  in  force  at  the  time  being, 
shall  be  subject  to  the  direction  and  control  of  the  Commissioners.”^ 

For  this  purpose  they  are  authorised  and  required  to  make  and  issue  all 
such  Rules,  Orders,  and  Regulations  for  the  management  of  the  poor, 
for  the  government  of  workhouses  and  the  education  of  children 
therein,  for  the  management  of  parish  poor  children  and  the  super- 
intending, inspecting,  and  regulating  of  the  houses  wherein  such  poor 
children  are  kept  and  maintained;  for  the  apprenticing  of  poor  children, 
and  for  the  guidance  and  control  of  all  Guardians,  Vestries,  and  parish 
officers,  so  far  as  relates  to  the  management  or  relief  of  the  poor  and  the 
keeping,  examining,  auditing,  and  allowing  of  accounts,  and  making  and 

1 4 & 5 Will.  IV.  Cap.  70.  * Sec.  1-14.  ^ 15. 
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entering  into  contracts  in  all  matters  relating  to  such  management  or 
relief,  or  to  any  expenditure  for  the  relief  of  the  poor,  and  for  carrying 
this  Act  into  execution  in  all  other  respects,  as  they  shall  think  proper, 
and  they  may  suspend,  alter,  or  rescind  the  same  : — - 

“provided  always  that  nothing  in  this  Act  contained  shall  be  construed  as  enabling 
the  said  Commissioners,  or  any  of  them,  to  interfere  in  any  individual  case  for  the 
purpose  of  ordering  relief.”  ^ 

108.  It  would  seem,  then,  that  the  administration  of  the  laws  for  the 
relief  of  the  poor,  from  the  43rd  of  Elizabeth  down  to  and  including  the 
Poor  Law  Amendment  Act  of  1834  itself,  so  far  as  these  laws,  or  portions 
of  them,  were  not  repealed,  as  well  as  the  administration  of  any  future 
laws  on  the  subject,  was  put  under  the  direction  and  control  of  the  three 

' Commissioners. 

109.  In  succeeding  Sections  of  the  Act,  the  general  power  of  adminis- 
tration thus  given  is  defined  as  regards  the  following  matters  : — • 

All  the  powers  and  authorities  of  any  Acts,  general  as  well  as 
local,  relating  to  workhouses  or  relief  of  the  poor.^ 

The  building  and  alteration  of  workhouses  and  making  Rules  and 
Regulations  to  be  observed  in  the  same.^ 

The  declaring  of  unions  of  parishes,  the  alteration  and  dissolution 
of  Unions,  and  the  classification  of  the  poor  in  the  Union  work- 
houses.^ 

The  number,  duties,  and  (within  certain  limits)  qualifications  of 
guardians,  and  the  regulation  of  their  election.^ 

The  ascertaining  of  the  average  expenditure  for  three  years  of  the 
parishes  in  a Union,  with  a view  to  the  assessment  of  parishes  to  a 
common  fund.® 

The  appointment  and  regulating  the  qualifications,  salaries,  and 
duties  of  officers  and  their  tenure  of  office,  and  the  dismissal  of  the 
same."^ 

The  making  of  contracts.® 

The  regulation  of  relief  to  the  able-bodied  or  their  families  out  of 
the  workhouse,  by  such  Rules,  Orders,  or  Regulations  as  they  may 
think  fit.® 


The  determination  of  such  relief  as  is  to  be  considered  as  given  by 
way  of  loan.^® 

The  raising  of  money  for  emigration  and  its  application  for  that 
purpose. 

The  borrowing  of  money  from  the  Exchequer  Bill  Commissioners 
on  the  security  of  the  Poor  Rate,  for  purchasing,  building,  or  alter- 
ing workhouses  or  for  purchasing  land  for  the  purpose,  or  for 
defraying  emigration  expenses.^® 

The  audit  of  accounts.^® 

The  apprenticeship  of  children. 

The  calling  for  an’d  publishing  accounts  of  trusts  and  charities 
applicable  to  the  relief  of  the  poor.^® 

110.  But  certain  other  provisions  were  positively  enacted.  Such, 


e.g.,  are  thes^  : 
That  no 


khouse  shall  be  obliged  to  attend  any 
in  a mode  contrary  to  his  religious 

c.  26,  32.  5 Sec.  33-41.  ^ gee.  28-9. 

Sec.  62.  12  Sec.  63,  Sec.  47. 
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principles,  nor  any  child  be  educated  in  a religious  creed  to  which  its 
parents  or  surviving  parent  shall  object,  or,  in  the  case  of  an  orphan, 
to  which  the  godfathers  or  godmothers  shall  object ; ^ 

That  no  dangerous  lunatic,  insane  person,  or  idiot,  shall  be  de- 
tained in  any  workhouse  (not  being  also  a county  lunatic  asylum) 
longer  than  fourteen  days  ; ^ 

That  all  relief  given  to  or  on  account  of  the  wife,  or  children  under 
sixteen  not  being  blind  or  deaf  or  dumb,  shall  be  considered  as  given 
to  the  husband  or  father,  and  any  relief  to  children  under  sixteen  of 
any  widow  shall  be  considered  as  given  to  the  widow ; ^ 

That  two  Justices  may  order  relief  to  a poor  person  out  of  the 
workhouse,  provided  one  of  them  certifies  of  his  own  knowledge  that 
such  poor  person  is,  from  old  age  or  infirmity,  wholly  unable  to  work 
The  ordering  of  relief,  which  (subject  to  the  powers  of  the  Com- 
missioners) is  expressly  vested  in  the  Boards  of  Guardians  or  Select 
Vestries  except  in  cases  of  sudden  and  urgent  necessity,  when  tem- 
porary relief  in  kind  is  required  to  be  given  by  the  Overseers  and, 
in  default,  may  be  ordered  to  be  so  given  by  any  Justice  in  articles 
of  absolute  necessity,  but  not  in  money;  any  Justice  to  have  the 
- power  of  ordering  medical  relief  in  sudden  and  dangerous  illness  ; ^ 
The  new  bastardy  regulations 

The  new  settlement  regulations,  including  abolition  of  settlement 
by  hiring  and  service,  or  by  serving  an  office,  and  a requirement 
that,  in  the  case  of  a settlement  acquired  by  the  occupation  of  a 
tenement,  poor  rate  should  be  paid  for  one  year ; 

The  new  regulations  regarding  the  introduction  of  spirituous 
liquors  into  the  workhouse.® 

That  the  Rules,  Orders,  and  Regulations  of  the  Commissioners  are 
removable  only  by  writ  of  certiorari  to  the  Court  of  King’s  Bench, 
and  are  to  continue  in  force  until  declared  to  be  illegal.^ 

111.  N 0 new  princii^lcs  enunciated  in  the  Act. — Such,  then,  were 
the  provisions  of  the  Act,  and  such  the  powers  created  by  the  legislature 
and  confided  to  the  Commissioners  in  1834.  Whether  or  not  it  be  the 
case,  as  has  been  asserted,  that  “ no  new  principle  was  then  introduced 
into  the  law,”  * it  seems  clear  that  no  principle  was  actually  enunciated 
in  the  Act.  The  .relief  of  the  poor  was  put,  as  regards  administration, 
regulation,  and  control,  into  the  hands  of  a new  board  of  salaried  pub- 
lic servants,  but  no  definite  principle  was  laid  down,  by  preamble  or 
otherwise,  f to  guide  the  Commissioners  in  that  administration. 


* Reference  to  the  Report  of  1832-4  and  to  the  Annual  Reports  of  the  Commissioners 
shows  that  it  was  conceived  that  the  provisions  of  the  Poor  Law  Amendment  Act  only 
carried  out  the  spirit  and  intention  of  the  43rd  of  Elizabeth,  and  that  these  had  been 
violated  by  the  old  system. 

t The  only  preamble  is  : Whereas  it  is  expedient  to  alter  and  amend  the  Laws  relating 
to  the  Relief  of  Poor  Persons  in  England  and  Wales  : Be  it  therefore  enacted,  etc. 
Section  LII.,  however,  which  deals  with  the  outdoor  relief  of  able-bodied  persons  or 
their  families,  is  introduced  by  the  words  : And  whereas  a practice  has  obtained  of  giving 
relief  to  persons  or  their  families,  who,  at  the  time  of , applying  for  or  receiving  such 
relief,  were  wholly  or  partially  in  the  employment  of  ijJ^^uals^a^  tbie 

able-bodied  and  their  families  is  in  many  places  productive  ( 

evil  in  other  respects.  And  whereas  difficulty  immediate  ancl^ 

universal  remedy  is  attempted  to  be  applied^[^^^^^^^^^^^^Afl^^  k further 

Sec.  Sec.  ^ Sec.  ^ 
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^ 112.  The  question  then  presents  itself:  was  it  left  to  the  Commis- 
sioners to  formulate  their  own  principles,  and  is  it  their  formulation 
which  constitutes  the  “principles  of  1834  ” ? 

113.  The  answer  is  found  in  the  first  Annual  Report,  presented  at  the 
end  of  their  first  year  of  office.  There  we  find  an  almost  casual  reference 
to  the  Workhouse  System  : “ Under  these  circumstances,  we  proceeded 
to  direct  our  chief  attention  to  the  general  introduction  of  the  Work- 
house  System.”  A few  pages  further  on,  we  find  that  “the  principles 
of  Poor  Law  administration  which  are  sanctioned  by  Gilbert’s  Act  and 
by  most  of  the  local  Acts  of  incorporation  of  the  same  period,”  are  at 
variance  with  “ the  principles  established  under  the  Poor  Law'  Amend- 
ment Act  ” ; the  chief  of  the  Gilbert  Act  principles  being  that  the 
Guardians  were  required,  on  the  application  of  those  professino-  them- 
selves unemployed  and  willing  to  work,  to  agree  for  the  labour  of  such  poor 
persons  at  any  work  or  employment  suited  to  their  strength  and  capacity 
not  in  the  workhouse,  but  in  any  parish,  township,  or  place  near  the 
place  ot  their  residence,  and  to  cause  such  persons  to  be  properly  main- 
tained, lodged,  and  provided  for  until  such  work  could  be  procured. 

• these  statements  we  seem  bound  to  infer  that  certain  prin- 

ciples had  been  laid  down  somewhere,  and  were  so  definite  and  recog- 
nised as  to  have  deserved  the  name  of  the  “ Workhouse  System.” 

115  Report  of  Commission  of  1832.— The  fact  is  that  there  was  an 
actual  preamble  to  the  Act  of  1834  which  was  so  much  in  everybody’s 
knowledge  at  the  time  that  it  did  not  seem  necessary  to  repeat  it  as 
preface  to  the  Act.  It  was  the  Report  of  the  Commission  of  1832-4 
which  we  have  just  been  considering,  and  the  administration  of  the  Act 
was  put  into  the  hands  of  men  who  were  prominently  identified  with  that 
report  and  imbued  with  its  spirit. 

116.  On  referring  to  this  Report,  we  find  certain  principles,  and  the 
system  which  logically  grew  out  of  them,  stated  with  the  utmost  clear- 
ness and  force 


“ From  the  evidence  coUected  under  this  Commission,  we  are  induced  to  believe 

Jt'eVnnTr  T n I"’'  generally  adminis- 

tered on  a sound  and  well-definea  principle  ; and  that  under  the  operation  of  this 

principle,  the  assurance  that  no  one  need  perish  from  want  may  be  rendered  more 
complete  than  at  present,  and  the  mendicant  and  vagrant  repressed  by  disarming 
them  of  their  weapon — the  plea  of  impending  starvation.  ’ ^ 

It  may  be  assumed  that,  in  the  administration  of  relief  the  public  is  warranted  in 
imposing  such  conditions  on  the  individual  relieved  as  are  conducive  to  the  benefit 
to^brreheved himself,  or  of  the  country  at  large,  at  whose  expense  he  is 


most  essential  of  all  conditions,  a principle  which  we  find  universally 
on^hi  wit  r\^u  practice  is  at  variance  with  it,  is,  that  his  situation 

tL\^ndrnPT!L^\^i^  aPP^^^'^tly  so  eligible  as  the  situation  of 

the  independent  labourer  of  the  lowest  class.  Throughout  the  evidence  it  is  shown 

diSon^'of'fnd pauper  class  is  elevated  above  the  con- 
fhP^nl  independent  class  is  depressed  ; 

then  industry  IS  impaired,  their  employment  becomes  unsteady,  and  its  remuneration 
in  wages  is  diminished.  Such  persons,  therefore,  are  under  the  strongest  induce- 
ments to  quit  the  less  eligible  class  of  labourers  and  enter  the  more  eligible  class  of 
paupers.  The  converse  is  the  effect  when  the  pauper  class  is  placed  m its  proper 
position,  below  the  condition  of  the  independent  labourer.  Every  penny  bestowed 

indLln'dtnt  pauper  more  eligible  than  that  of  the 

independent  labourer  is  a bounty  on  indolence  and  vice.”  ^ 

namJikJIb!  good  Poor  Law  administration, 

nainel^he  restoration  of  the  pauper  to  a position  below  that  of  the 


Report  of  Royal  Commission  of  1832,  pp.  227-8. 
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independent  labourer,”  was  put  more  succinctly  in  the  words  of  a witness, 
thus  : — 

“ To  let  the  labourer  find  that  the  parish  is  the  hardest  taskmaster  and  the  worst 
paymaster  he  can  find,  and  thus  induce  him  to  make  his  application  to  the  parish  his 
last  and  not  his  first  resource.”  ^ 

118.  From  the  mass  of  evidence  adduced,  continues  the  Report : — 

“ It  appears  that,  wherever  the  principle  which  we  have  thus  stated  has  been 
carried  into  effect,  either  wholly  or  partially,  its  introduction  has  been  beneficial  to 
the  class  for  whose  benefit  Poor  Laws  exist.  We  have  seen  that  in  every  instance 
in  which  the  able-bodied  labourers  have  been  rendered  independent  of  partial  relief, 
or  of  relief  otherwise  than  in  a well-regulated  workhouse  : 

(1)  Their  industry  has  been  restored  and  improved. 

(2)  Frugal  habits  have  been  created  or  strengthened. 

(3)  The  permanent  demand  for  their  labour  has  increased. 

(4)  And  the  increase  has  been  such  that  their  wages,  so  far  from  being  depressed 
by  the  increased  amount  of  labour  in  the  market,  have  in  general  advanced. 

(5)  The  number  of  improvident  and  wretched  marriages  has  diminished. 

(6)  Their  discontent  has  been  abated,  and  their  moral  and  social  conditions  in 
every  way  improved.”  ^ 

***** 

We  therefore  submit^  as  the  general  principle  of  legislation  on  this  subject^  in  the  present 
conditions  of  the  country  : — 

That  those  modes  of  administering  relief  which  have  beentried  wholly  or  partially^  and 
have  produced  beneficial  effects  in  some  districts,  be  introduced,  with  modifications  accord- 
ing  to  local  circumstances,  and  carried  into  complete  execution  in  all.^ 

The  chief  specific  measures  which  we  recommend  for  effecting  these  purposes,  are  : — 
First,  that  except  as  to  medical  attendance,  and  subject  to  the  exception 

RESPECTING  APPRENTICESHIP  HEREINAFTER  STATED,  ALL  RELIEF  WHATEVER  TO  ABLE- 
BODIED  PERSONS  OR  TO  THEIR  FAMILIES,  OTHERWISE  THAN  IN  WELL-REGULATED 
WORKHOUSES  {i.e.,  PLACES  WHERE  THEY  MAY  BE  SET  TO  WORK  ACCORDING  TO  THE 
SPIRIT  AND  INTENTION  OF  THE  43rD  OF  ELIZABETH)  SHALL  BE  DECLARED  UNLAWFUL, 
AND  SHALL  CEASE,  IN  MANNER  AND  AT  PERIODS  HEREINAFTER  SPECIFIED  ; * AND  THAT 
ALL  RELIEF  AFFORDED  IN  RESPECT  OF  CHILDREN  UNDER  THE  AGE  OF  SIXTEEN  SHALL 
BE  CONSIDERED  AS  AFFORDED  TO  THEIR  PARENTS.'* 

It  is  true  that  nothing  is  necessary  to  arrest  the  progress  of  pauperism,  except 
that  all  who  receive  relief  from  the  parish  should  work  for  the  parish  exclu- 
sively, as  hard  and  for  less  wages  than  independent  labourers  work  for  individual 
employers,  and  we  believe  that  in  most  districtC/l^iseful  work,  which  will  not 
interfere  with  the  ordinar}'’  demand  for  labour,  may’ be  obtained  in  greater  quantity 
than  is  usually  conceived.  Cases,  however,  will  occur  where  such  work  cannot  be 
obtained  in  sufficient  quantity  to  meet  an  immediate  demand  ; and  when  obtained, 
the  labour,  by  negligence,  connivance,  or  otherwise,  may  be  made  merely  formal, 
and  thus  the  provisions  of  the  legislature  may  be  evaded  more  easily  than  in  a 
workhouse.  A well-regulated  workhouse  meets  all  cases,  and  appears  to  be  the 
only  means  by  which  the  intention  of  the  statute  of  Elizabeth,  that  all  the  able- 
bodied  shall  be  set  to  work,  can  be  carried  into  execution.^ 

ilt  ^:  * * jp 

And  although  we  admit  that  able-bodied  persons  in  the  receipt  of  outdoor 
allowances  and  partial  relief,  may  be,  and  in  some  cases  are,  placed  in  a condition 
less  eligible  than  that  of  the  independent  labourer  of  the  lowest  class  ; yet  to 
persons  so  situated,  relief  in  a well-regulated  workhouse  would  not  be  a hardship  : 
and  even  if  it  be,  in  some  rare  cases,  a hardship,  it  appears  from  the  evidence  that 

* The  “ hereinafter  specified  ” refers  to  p.  297,  where  it  was  said  that  it  appeared  to  the 
Royal  Commission  that  this  prohibition  should  come  into  universal  operation  at  the  end 
of  two  years,  and,  as  regards  new  applicants,  at  an  earlier  period.  “ No  doubt  can  be 
entertained  that  it  was  the  deliberate  intention  of  Parliament,  in  framing  the  Poor  Law 
Amendment  Act,  that  all  outdoor  relief  to  the  able-bodied  should  cease  at  the  earliest 
possible  period  that  it  could  safely,  and  with  propriety,  be  put  an  end  to  ; and  the^Y<3^e-  - , 
tion  we  have  to  successively  decide  as  to  each  union  is  whether  this  time  may  fairly 
deemed  to  have  arrived.”  (Second  Report  of  Poor  Law  Commissioners,  1836^*  ''.) 

* Report  of  Royal  Commission  of  1832,  p.  229.  ^ Ibid.,  p.  261.  ® Ibid.,  2Q^B^’ 

p.  262.  ^ Ibid.,  p.  262.  ^ 
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it  is  a hardship  to  which  the  good  of  society  requires  the  applicant  to  submit. 
The  express  or  implied  ground  of  his  application  is  that  he  is  in  danger  of  perishing 
from  want.  Requesting  to  be  rescued  from  that  danger  out  of  the  property  of 
others,  he  must  accept  assistance  on  the  terms,  whatever  they  may  be,  which  the 
common  welfare  requires.  The  bane  of  all  pauper  legislation  has  been  the  legislating 
for  extreme  cases.  Every  exception,  every  violation  of  the  general  rule  to  meet  a 
real  case  of  unusual  hardship,  lets  in  a whole  class  of  fraudulent  cases,  by  which 
that  rule  must  in  time  be  destroyed.  Where  cases  of  real  hardship  occur,  the 
remedy  must  be  applied  by  individual  charity,  a virtue  for  which  no  system  of 
compulsory  relief  can  be  or  ought  to  be  a substitute.’’  ^ 

119.  To  sum  up  : What  the  original  Report  of  the  Commission  of 
1832-4  called  “ the  first  and  most  essential  of  all  conditions,”  and  what 
the  Commissioners  under  the  Act  of  1834,  in  Report  after  Report,  called 
“the  fundamental  principle  of  the  Poor  Law  Amendment  Act”  was 
that  the  situation  of  the  able-bodied  pauper  * should  be,  really  or 
apparently,  less  eligible  than  the  situation  of  the  independent  labourer 
of  the  lowest  class.  And,  while  this  might  be  secured  by  a very  care- 
fully administered  outdoor  relief  system,  it  could  only  be  effectually 
secured  by  the  offer  of  relief  in  a workhouse,  where  by  labour, 
discipline,  and  restraint,  as  well  as  by  dietary,  the  inmate’s  situation 
would  be  definitely  and  ascertainably  less  eligible  than  that  of  the 
poorest  class  of  those  who  contributed  to  his  support.  This  was  the 
workhouse  system,  and,  against  such  a system,  all  criticism  which  spoke 
of  the  Act  as  erecting  workhouses  for  the  imprisonment  of  those  who 
could  not  find  work  outside  fell  pointless.  The  workhouse  was  not  an 
end  so  much  as  a means.  In  the  last  unhappy  resort  it  was  a provision 
for  the  really  destitute  ; primarily,  the  offer  of  it  was  a “ self-acting 
test  ” of  the  reality  of  the  claim  on  relief. f 

120.  Machinery  necessary  to  give  effect  to  princ^yles  laid  doivn. — 
To  secure  the  carrying  out  of  the  principle,  two  things  were 
necessary  : that  the  wide  discretionary  powers  hitherto  exercised  by  the 
15,500  Authorities  should  be  taken  out  of  their  hands  and  put  under  the 

* It  is  rather  remarkable  that  no  definition  of  “able-bodied”  is  given  in  the  Report 
except  the  negative  one  on  p.  42,  that  aged,  sick  and  infirm  (grouped  under  the 
expression  “ impotent  ”)  are  not  able-bodied.  Hence  the  difficulty  in  which  the 
Commissioners  found  themselves  as  regards  relief  to  the  partially  disabled.  They 
spoke  of  the  inexpediency  of  continuing  to  give  partial  relief  in  these  cases,  and  the 
injustice  of  thus  enabling  them  to  compete  with  and  lower  the  value  of  the  labour  of 
the  able-bodied  man.  “We  feel  the  injustice  and  impolicy  of  this  course  so  strongly 
that,  although  not  desirous  of  urging  or  insisting  on  the  application  of  the  workhouse  to 
all  cases  of  this  nature,  we  are  of  opinion  that  it  is  desirable  that  persons  incapable  of 
wholly  maintaining  themselves  should  not  be  suffered  to  receive  partial  relief,  but 
should  be  entirely  supported  by  the  guardians,  and  should  either  be  set  to  work  by  the 
guardians  in  such  manner  as  may  be  suitable  to  their  condition,  or  should  not  be 
suffered  to  do  any  work  on  their  own  account.”  (“  Continuance  Report,”  of  Poor  Law 
Commissioners,  1840,  p.  43.) 

t Thus  modern  readers  are  apt  to  think  of  the  Report  and  of  its  remedy  as  “ hard,” 
even  harsh,  forgetting  that  the  Commissioners  had  to  deal  with  a demoralised  England, 
where  “ more  than  one  half  or  two-thirds  of  the  cases  of  able-bodied  labourers  in  towns 
were  cases  of  indolence  or  imposture,”  and  where  “it  rarely  appeared  that  five  or  six  in 
a hundred  claimants  sustained  the  test.”  We  have  it,  however,  on  the  authority  of 
Mr.  Mackay  that  Sir  Edwin  Chadwick  always  objected  to  the  expression  “ workhouse 
test.”  The  idea  of  the  workhouse,  he  always  insisted,  was  derived  from  the  practice  of 
the  working  classes  themselves  with  regard  to  their  own  friendly  societies.  Their  rule 
was  “ all  or  nothing.’’  The  friendly  societies  prohibited  their  members  from  working 
when  in  receipt  of  sick  pay,  and  enforced  their  rule  by  a system  of  inspection.  This 
was  not  practicable  for  the  public  authority,  which  was  therefore  obliged  to  offer  all  or 
nothing  in  some  other  form.  {History  of  the  English  Poor  Laio^  Vol.  III.,  p.  126.) 

^ Report,  pp.  262-3. 
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control  of  one  strong  Central  Board,  and  that  the  administration  should 
be  uniform  over  the  country.  Hence  the  succeeding  recommendation  : — 

“We  recommend,  therefore,  the  appointment  of  a Central  Board  to  control  the 
administration  of  the  Poor  Laws,  with  such  assistant  Commissioners  as  may  be 
found  requisite  ; and  that  the  Commissioners  be  empowered  and  directed  to  frame  and 
enforce  regulations  for  the  government  of  workhouses,  and  as  to  the  nature  and 
amount  of  the  relief  to  be  given  and  the  labour  to  be  exacted  in  them,  and  that 
such  regulations  shall,  as  far  as  may  be  practicable,  be  uniform  throughout  the 
country.”  ^ 

121.  The  Commissioners  were  sworn  into  office  August  23rd,  1834, 
and  at  once  set  to  work,  under  the  dominance  of  the  workhouse 
principle,  to  concert  such  preparatory  and  temporary  measures  as 
seemed  necessary  to  check  the  “ master  evil,”  as  they  called  it,  of  relief 
to  the  able-bodied. 

122.  The  first  measures  taken  temporarily  to  apply  this  principle  are 
contained  under  the  heading  “ Relief,”  in  “ Orders  and  Regulations  for 
the  Guidance  and  Government  of  the  Boards  of  Guardians  of  Unions,” 
issued  by  the  Commissioners  : — 

'■'‘Firstly. — No  relief  shall  be  given  in  money  (except  in  cases  of  sickness  or 
accident)  to  any  able-bodied  male  pauper  who  is  in  employment  (the  same  not 
being  parish  work)  and  in  the  receipt  of  earnings  ; nor  to  any  part  of  his  family 
who  shall  be  dependent  on  him,  or  for  whose  relief  and  maintenance  he  shall  be 
liable. 

Secondly. — If  any  able-bodied  male  pauper  shall  apply  to  be  set  to  work  by  the 
parish,  one-half  at  least  of  the  relief  which  may  be  afforded  to  him  or  to  his  family 
shall  be  in  kind. 

Thirdly. — One-half  at  least  of  the  relief  which  may  be  afforded  to  widows  or 
single  women,  not  being  aged  or  infirm,  shall  be  in  kind. 

Fourthly. — No  relief  shall  be  given  to  any  able-bodied  male  pauper  by  payment 
or  payments  of,  for  or  on  account  of,  the  rent  for  his  house  or  lodging,  or  for  the 
house  or  lodging  of  any  part  of  his  family  who  shall  be  dependent  upon  him  and 
for  whose  relief  and  maintenance  he  shall  be  liable,  or  by  allowance  towards  such  rent. 

Fifthly. — Except  in  case  of  accident,  sickness,  or  other  urgent  necessity,  no  relief 
shall  be  afforded  from  the  poor  rates  of  any  parish  or  place  comprised  in  the  said 
Union,  to  any  pauper  between  the  ages  of  sixteen  and  sixty,  belonging  to  any  such 
parish  or  place  comprised  in  the  said  Union,  who  shall  not  be  resident  therein  : 
provided  always  that  this  regulation  shall  not  extend  to  any  person,  not  being  an 
able-bodied  male  pauper,  between  the  ages  of  sixteen  and  sixty,  who  shall,  on  the. 
day  herein  appointed  for  the  first  meeting  of  the  guardians,  be  in  the  receipt  of 
relief  from  any  parish  or  place  comprised  in  the  said  Union,  although  not  resident 
in  such  parish  or  place,  and  although  such  person  shall  continue  a non-resident  ; 
but  in  every  case  due  inquiry  shall  be  made  as  to  the  propriety  of  such  relief  being 
continued.”  ^ 

123.  Employment  of  able-bodied  — The  same  subject  is 

expanded  in  a document  issued  by  the  Central  Board,  dated  September 
21st,  1835,  entitled : “ Suggestions  as  to  the  most  eligible  Modes  of 
providing  Outdoor  Employment  for  Able-bodied  Paupers,  in  Cases 
where  there  is  not  an  Efficient  Workhouse,  and  preparatory  to  the 
establishment  of  the  Workhouse  System.”  This  purports  to  be  : 

“ A statement  of  the  general  principles  which  ought  to  govern  them  (Union  and 
parish  authorities)  in  providing  employment  for  paupei*s  . . . bearing  in  mind 
always,  that  the  best  form  of  outdoor  labour  at  task  work  on  account  of  the  parish, 
however  well-devised  and  enforced,  is  but  secondary  to  the  application  of  the 
workhouse  system,  and  can  only  be  sanctioned  as  a palliative  for  a time,  and  until 
adequate  and  efficient  workhouse  accommodation  shall  be  provided. 

The  two  great  principles  to  be  kept  constantly  in  view,  in  providing  employment 
for  paupei’s,  are  these  : Firstly,  that  parish  work  should  be  of  such  a nature  as  to 
discourage  applications  from  all  who  are  not  really  necessitous,  and  thereby  to 

^ Report,  p.  297.  ^ First  Annual  Report,  Poor  Law  Commissioners  ; 500,  1835, 

App.  A,  p.  52. 
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stimulate  labourers  to  independent  exertions  in  seeking  after  and  obtaining 
employment  for  themselves;  and,  Secondly,  that  pauper  labour  ought  likewise  to 
be  of  such  a nature  as  to  hold  out  no  temptation  to  the  employer  to  resort -to  it 
through  an  abuse  of  the  poor-rates,  rather  than  seek  for  independent  labourers  to 
perform  his  work. 

It  follows,  therefore,  that  the  work  to  be  provided  for  paupers,  should  be  of  a 
laborious  and  undesirable  nature  in  itself,  and  that  the  remuneration  should  be  less 
than  would  be  paid  for  work  of  equal  quantity,  if  performed  by  independent 
laboui-ers  ; and,  further,  that  such  work  should  not  be  of  the  kind  in  which  the 
independent  labourers  of  the  district  are  ordinarily  employed,  neither  should  it  be 
much  regarded  as  to  its  profitable  results  ; but  it  should  be  viewed  merely  as  a 
condition  on  which  that  relief,  which  their  necessities  require,  and  which  the  law 
allows,  is  to  be  administered  to  paupers. 

If  these  principles  are  applied  to  the  different  kinds  of  parish  employment  usually 
resorted  to,  there  will  be  little  difficulty  in  determining  which  is  the  least 
objectionable.”  ^ 

124.  Nature  of  luork  to  he  jiTOvided. — The  document  then  discusses 
the  “ most  usual  method  of  setting  able-bodied  paupers  to  work,”  the 
repair  of  roads,  or  the  preparation  of  materials  for  that  purpose ; notes 
that  the  use  of  corn  mills  gets  rid  of  the  ordinary  difficulty  of  super- 
intending outdoor  labour,  etc.,  and  continues  : 

“ It  will  be  perceived  from  the  foregoing  observations,  that  the  Commissioners 
consider  that  the  question  whether  the  work  performed  by  paupers  is  profitable  in  a 
pecuniary  sense,  is  altogether  secondary  to  the  main  question,  namely,  whether  as 
a condition  of  obtaining  relief  it  operates  to  discourage  pauperism.  From  mis- 
apprehension on  this  point,  it  has  been  sometimes  attempted  to  obtain  a profit  for 
the  parish,  not  only  by  cultivating  parish  farms,  but  by  setting  up  various  sorts  of 
manufactures,  to  be  carried  on  by  pauper  labour.  Such  efforts,  however,  have 
always  proved  abortive,  and  have  invariably  entailed  a loss  upon  the  parish,  as  well 
as  caused  injury  to  the  independent  labourer,  by  interfering  with  the  labour  market. 
The  Board,  therefore,  must  decidedly  discourage  all  such  attempts  on  the  part  of 
parishes  or  unions.”  ^ 

125.  But  all  such  suggestions  for  outside  employment  were  explicitly 
provisional  and  temporary,  for  the  guidance  of  Guardians  till  sufficient 
time  had  been  given  to  make  the  transition  and  to  furnish  adequate 
workhouse  accommodation.  Thenceforward  all  that  remained  for 
carrying  out  the  principle  was  to  determine  the  labour  which  should 
be  employed  inside  the  workhouse,  labour,  of  course,  being  one  of  the 
conditions  relied  on  for  making  the  situation  of  the  pauper  less  eligible 
than  that  of  the  independent  worker. 

126.  Here  the  principle  laid  down  by  the  1832-4  Report  was  that : 

“ It  ought  to  be  useful  employment.  Parish  officers  . . . have  resorted  to  the 
expedient  of  sending  paupers  on  fictitious  errands,  with  baskets  full  of  stones,  or 
blank  paper  directed  as  letters,  and  other  devices  of  the  same  nature,  obviously 
intended  to  torment  them.  8uch  contrivances  are  pernicious  in  the  revengeful 
feelings  which  they  generate  in  the  minds  of  the  paupers  themselves,  and  they  are 
also  pernicious  in  exciting  sympathy  in  behalf  of  the  indolent  and  vicious,  and  in 
the  obstacles  which  they  create  to  the  use  of  legitimate  labour  and  salutary  dis- 
cipline. We  believe  that  they  ought  to  be  carefully  prevented.  The  association 
of  the  utility  of  labour  to  both  parties,  the  employer  as  well  as  the  employed,  is 
one  which  we  consider  it  most  important  to  preserve  and  strengthen  ; and  we  deem 
everything  mischievous  which  unnecessarily  gives  to  it  a repulsive  aspect.  At  the 
same  time,  we  believe  that, in  extended  districts  the  requisite  sources  of  employ- 
ment will  be  easily  found.  The  supply  of  the  articles  consumed  in  workhouses 
and  prisons  would  afford  a large  outlet  for  the  manufactures  carried  on  in  the 
house.”  ^ 

127.  In  the  ‘‘  Continuance  Report”  of  1840,  the  Commissioners  say  : 

“ The  justice  and  expediency  of  re^quiring  it  (the  labour  to  be  performed  in  the 
workhouse)  are  so  universally  acknowledged  that  we  deem  it  unnecessary  to  say 

^ Second  Annual  Report,  Poor  Law  Commissioners  ; 595,  I.,  1836,  App.  A,  p.  41. 
2 Ibid.,  App.  A,  p.  43.  ^ Report,  p.  324. 
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more  than  that  we  have  endeavoured  to  devise  such  modes  of  employment  as  shall 
interfere  the  least  with  the  field  of  industry  open  to  the  independent  labourer.”  ^ 

128.  Applicable  only  to  able-bodied  poor. — Such  then,  are  the 
“ fundamental  principles  ” constantly  referred  to  in  successive  Annual 
Reports  of  the  Commissioners  from  1835  to  1847.  It  is  obvious  that 
they  relate  only  to  the  able-bodied  poor.  This,  indeed,  is  what  might 
be  expected.  To  quote  the  “ Continuance  Report”  of  1840  : 

“ The  amount  of  the  poor  rates  had  become  grievously  oppressive  in  ipost  parts 
of  the  country,  and  in  some  places  had  become  nearly  intolerable,  so  as  to  threaten 
the  abandonment  of  the  land  by  the  proprietors.  But  the  heavy  taxation  was  not 
so  oppressive  to  the  ratepayer  as  the  mode  of  distributing  the  rates  was  pernicious 
to  the  paupers  and  the  rest  of  the  community.  Various  contrivancies  for  con- 
founding relief  with  wages  had  enabled  the  predominant  interest  in  each  locality 
to  force  their  weaker  neighbours  to  contribute  to  a common  fund  from  which  they 
did  not  derive  an  equal  benefit,  and  had  converted  the  state  of  the  labourer  into 
a condition  little  superior  to  that  of  predial  servitude.  The  consequences  of  this 
perversion  of  the  natural  relations  of  employer  and  workman  were  developed  in 
the  agrarian  disturbances  and  fires  of  1830  and  1831,  and  in  a general  feeling  of 
insecurity  and  alarm  throughout  the  southern  and  eastern  counties  of  England.’’  ^ 

120.  And  again  : 

“ In  no  part  of  Europe  except  England  has  it  been  thought  fit  that  the  provision 
(against  the  danger  of  perishing),  whether  compulsory  or  voluntary,  should  be 
applied  to  more  than  the  relief  of  indigence,  the  state  of  a person  unable  to  labour, 
or  unable  to  obtain,  in  return  for  his  labour,  the  means  of  subsistence.  It  has 
never  been  deemed  expedient  that  the  provision  should  extend  to  the  relief  of 
poverty;  that  is,  the  state  of  one  who,  in  order  to  obtain  a mere  subsistence,  is 
forced  to  have  recourse  to  labour.” 

But,  SO  far  had  England  departed  from  any  such  sound  principles, 
that  the  first  work  set  before  the  Commissioners  was  “ the  restoration 
of  the  pauper  to  a position  below  that  of  the  independent  labourer.” 

130.  In  such  circumstances  it  may  well  be  conceived  that  a Com- 
mission, however  desirous  of  thinking  out  the  whole  question  of  the 
theory  of  a Poor  Law  and  its  proper  administration,  must  have  felt 
that  it  must  hurry  out  a report.  The  “Extracts” — published  a year 
before  the  Report — had  shown  that  the  system  was  not  only  bad  in 
itself,  but  tended  to  “ constant  and  indefinite  increase  ” of  the  evils,  by 
the  “ irresistible  temptations  to  fraud  ” which  it  presented.  £7,000,000 
a year,  in  fact,  were  being  spent  in  a way  that  was  manufacturing 
able-bodied  pauperism.* 

131.  Limitation  of  Report  of  1832. — Thus  the  Report  should  be 
read  in  its  historical  context.!  It  does  not  lay  down,  or  proceed  on, 

* The  maximum  of  the  period  was  in  1817-18,  when  the  expenditure  on  relief 
amounted  to  £7,870,801,  or  13s.  lOd.  per  head  of  population. 

t It  should,  moreover,  be  read  in  the  light  of  the  personality  of  its  authors.  As  is 
well  known,  the  Report  was  almost  entirely  the  work  of  two  men,  Nassau  William 
Senior  and  Edwin  Chadwick.  In  after  life  each  of  them  asserted  that  he  had  written 
the  whole  of  it,  with  some  little  assistance  from  the  other.  Senior  was  Professor  of 
Political  Economy  in  Oxford,  with  all  the  prepossessions  of  an  orthodox  economist 
of  his  day.  Chadwick — “ that  juvenile  theorist  of  thirty-four,  the  sucking  Solon  of  the 
Benthamite  breed,”  as  T/ie  Titj^es  contemptuously  called  him — had  been  for  several 
years  secretary  and  friend  of  Jeremy  Bentham,  and  the  remedial  measures  of  the 
Report  were  certainly  due  to  him.  Nicholls — one  of  the  original  “ Three  Kings  of 
Somerset  House,”  or,  “ Pinch-pauper  Triumvirate,”  and  afterwards  historian  of  the 
Poor  Law — on  retiring  from  the  service  of  the  East  India  Company,  had  become 
overseer  for  the  parish  of  Southwell,  in  Nottinghamshire,  in  1821,  and  had  there  put 
in  successful  practice  the  principles  which  he  Avas  subsequently  the  means  of  extending 
over  England.  In  183G  he  was  sent  by  Lord  John  Russell  to  Ireland,  to  inquire  into 
the  possibility  of  introducing  there  a Poor  LaAV  on  the  English  model,  and  the  Irish 
Poor  Relief  Act  of  1838,  which  introduced  the  Avorkhouse  system  into  Ireland,  AV'as 
founded  on  his  Report. 

^ “ Continuance  Report,”  22G,  1840,  p.  30,  " Report,  p.  6.  ® Ibid.,  p.  227. 
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any  philosophical  theory  of  the  place  of  poverty  in  the  social  organism, 
of  “rights”  to  life  or  to  work,  even  of  the  duty  of  the  State  towards 
its  less  fortunate  members,  except  in  one  particular  that,  where  the 
State  gives  relief,  it  should  make  the  situation  of  the  able-bodied 
recipient  less  eligible  than  that  of  the  independent  labourer.  It  does 
not  ask  if  and  how  far  the  very  perfecting  of  the  organisations  by 
which  wealth  is  produced  leaves  certain  of  the  producers  outside  the- 
organisation,  and  whether  charity  is  the  only  or  the  best  means  of 
dealing  with  these.  It  does  not,  indeed,  mark  out  the  sphere  of 
charity  from  that  of  public  relief.  And  the  legislature,  taking  the. 
Report  as  the  foundation,  simply  took  the  whole  body^  of  law  relating 
to  the  subject,  and  passed  an  Amendment  Act,  putting  the  admini- 
stration into  the  hands  of  a small  body  of  experts  with  somewhat 
wide  and  unusual  powers.  The  Report,  then,  does  not  profess  to 
be  a complete  statement  of  the  principles  of  poor  relief.  It  is  rather 
an  exposition  of  what  a Poor  Law  should  not  do — that  is,  interfere 
with  the  ordinary  industry  of  the  country  by  giving  relief  on  terms 
more  eligible  than  men  could  get  by  their  own  labour.  In  a circular 
sent  to  Parish  Officers  in  some  Counties  on  November  8th,  1834,  it  is 
said  : — 

“ The  Poor  Law  Amendment  Act  was  passed,  not  for  the  purpose  of  abolishing 
the  necessary  relief  to  the  indigent,  but  for  preventing  various  illegal  and  injurious 
practices,  which  had  by  degrees  grown  up  in  the  administration  of  such  relief.”  ^ 

132.  Understanding  this,  we  find,  as  we  might  expect,  that,  while 
there  is  a “ fundamental  principle,”  clearly  thought  out  and  proved  by 
masses  of  evidence,  as  regards  the  able  bodied,  there  is  no  very  clear 
guidance  for  the  administration  of  the  Act  as  regards  the  other  classes 
with  which  the  Commissioners  had  to  deal. 

133.  Branches  of  relief  other  than  able-bodied. — In  the  Report  of 
1832-4,  no  change  was  suggested  in  the  care  of  the  sick  poor.  They 
were,  presumably,  to  receive  outdoor  relief  and  medical  attendance  as 
before,  and  there  is  no  hint  of  making  their  situation  less  eligible  than 
that  of  the  sick  independent  labourer.*  Indeed,  the.  clause  in  which 
the  workhouse  principle  itself  is  laid  down  is  prefaced  by  the  words  : 
“except  as  to  medical  attendance.”^  In  the  separate  workhouses- 
which  the  Commissioners  advised,  while  classification  is  recommended 

* “ Previously  to  the  passing  of  the  Poor  Law  Amendment  Act,  there  existed  no 
statute  expressly  authorising  the  parish  authorities  to  provide  medical  relief  for  the 
poor.  In  the  statute  of  Elizabeth  no  allusion  to  any  such  relief  is  to  be  found,  and  in 
the  subsequent  Acts  of  Parliament  relating  to  the  poor  the  Legislature  has  been  entirely 
silent  on  this  subject.  In  the  absence  of  any  positive  provisions,  medical  aid  has, 
nevertheless,  been  supplied  to  the  poor,  and,  as  might  have  been  expected  from  the 
uncontrolled  discretion  of  parish  officers  of  15,000  districts,  the  arrangements  for 
the  purpose  have  been  almost  infinitely  various,  both  as  to  the  mode  of  selecting  the 
medical  attendants  and  the  amount  of  their  remuneration.  Almost  all,  however,  had 
the  same  defect — ^the  absence  of  all  effective  control  over  the  medical  officer,  as  well  as 
respects  his  due  attendance  on  the  sick,  as  with  regard  to  the  amount  of  his  charges.  . . .. 
We  must  premise  that  the  objects  which  we  desire  to  attain  are — to  provide  medical 
aid  for  all  persons  who  are  really  destitute,  and  to  prevent  medical  relief  from  generating 
or  encouraging  pauperism.”  (“  Continuance  Report,”  1 840,  pp.  44-5.)  We  learn  from 
Assistant  Commissioners’  Reports  that,  before  1834,  there  had  been  much  undis- 
criminating medical  aid,  and  its  dangers,  as  tending  to  dependence  on  the  parish,  are 
often  dwelt  on,  “ The  parish  authorities,”  said  Dr.  Kay,  of  Suffolk  and  Norfolk, 

“ exercised  no  discretion  concerning  the  persons  who  were  entitled  to  be  attended  at 
the  expense  of  the  parish.  ...  In  the  matter  of  relief  by  medicine  almost  all  the  rural 
labourers  were  paupers.”  (Second  Report,  App.,  p.  180.)  • 

^ First  Annual  Report,  Poor  Law  Commissioners,  500,  1835,  p.  45.  ^ Report,  p.  262. 
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for,  amongst  others,  the  “ aged  and  really  impotent,”  there  is  no 
specific  mention  of  the  advantages  which  would  accrue  to  the  sick  from 
medical  treatment  in  a workhouse  hospital.^ 

134.  Nor,  curiously  enough,  is  there  any  more  specific  mention  of  the 
aged.  As  just  stated,  separate  buildings  were  recommended  for  the 
reception  of  different  classes  of  the  poor  among  whom  were  mentioned 
“the  aged  and  really  impotent,”  where  “the  old  might  enjoy  their 
indulgences  without  torment  from  the  boisterous.”  ^ The  expression 
“indulgences”  seems  to  suggest  that  the  ineligible  situation  test  was 
not  to  apply  to  them.* 

135.  It  may  be  presumed  that  the  Commissioners  saw  no  objection  to 
the  aged  continuing  to  receive  outdoor  relief,  on  the  ground  that,  “ even 
in  places  distinguished  in  general  by  the  most  wanton  parochial  profu- 
sion, the  allowances  to  the  aged  and  infirm  are  moderate.”! 

13G.  As  regards  children,  still  less  is  said,  save  as  regards  apprentice- 
ship— “ a mode  of  relief  expressly  pointed  out  by  the  43rd  of  Elizabeth, 
and  interwoven  with  the  habits  of  the  people  in  many  districts  ” — and 
even  this  was  relegated  to  a subsequent  special  inquiry.^  Children, 
indeed,  formed  one  of  the  four  classes  for  which  separate  workhouse 
accommodation  was  recommended.^  There  they  were  to  be  educated, 
and  mention  is  made  of  the  necessity  of  an  adequate  salary  “ to  a person 
properly  qualified  to  act  as  a schoolmaster.”  ^ Beyond  this,  the  assump- 
tion is  that  children  were  to  fare  with  their  parents.  There  is  no  specific 
mention  of  orphans. 

137.  Women,  as  a class  separate  from  men,  are  not  mentioned,  except 
that  separate  workhouse  accommodation  was  recommended  for  “ the 

* In  the  “Continuance  Report”  of  1840,  however,  there  is  a strong  protest  against 
the  idea  that  a workhouse  should  be  placed  on  the  footing  of  an  almshouse.  “ If  the 
condition  of  the  inmates  of  a workhouse  were  to  be  so  regulated  as  to  invite  the  aged 
and  infirm  of  the  labouring  classes  to  take  refuge  in  it,  it  would  immediately  be  useless 
as  a test  between  indigence  and  indolence  or  fraud — it  would  no  longer  operate  as  an 
inducement  to  the  young  and  healthy  to  provide  support  for  their  later  years  or  as  a 
stimulus  to  them,  whilst  they  have  the  means,  to  support  their  aged  parents  and 
relatives.  The  frugality  and  forethought  of  a young  labourer  would  be  useless  if  he 
foresaw  the  certainty  of  a better  asylum  for  his  old  age  than  he  could  possibly  provide 
by  his  own  exertions  ; and  the  industrious  efforts  of  a son  to  provide  a maintenance  for 
his  parents  in  his  own  dwelling  would  be  thrown  away,  and  would  cease  to  be  called 
forth,  if  the  almshouse  of  the  district  offered  a refuge  for  their  declining  years,  in 
which  they  might  obtain  comforts  and  indulgences  which  even  the  most  successful  of 
the  labouring  classes  cannot  always  obtain  by  their  own  exertions.”  (p.  5.) 

t “ It  has  always  been  our  wish  that  the  principles  of  the  law  should  be  applied  with- 
out severity  to  aged  persons.”  (Second  Report,  1836,  p.  8.)  “We  do  not  require  aged 
and  infirm  paupers  to  be  relieved  only  in  the  workhouse.”  (“Continuance  Report,” 
1840,  p.  32.) 

! The  Second  Report,  1836,  says  : “ The  appropriate  treatment  of  the  children  in  the 
workhouse,  the  larger  proportion  of  whom  are  orphans,  must  be  progressive  with  the 
arrangements  for  the  classification  and  treatment  of  the  paupers  within  the  workhouse  ; 
as  yet,  the  regulations  with  respect  to  them  are  general  and  may  be  found  in  the  rules 
for  the  management  of  the  workhouse.  Acting  upon  the  principle  of  the  statute  of 
Elizabeth,  which  provides  that  ‘ order  shall  be  taken  from  time  to  time  for  setting  to 
work  the  children  of  all  such  whose  parents  shall  not  be  able  to  maintain  them,’  we  have 
endeavoured  to  direct  the  exertions  of  the  local  officers,  as  early  as  possible  after  the 
rudiments  of  education  were  obtained  by  the  children,  to  gain  for  them  independent 
employment  out  of  the  workhouse”  (p.  28).  “ We  do  not  require  or  permit  the  separa- 

tion of  children  under  seven  yeara  old  from  their  mothers.”  (“  Continuance  Report,” 
1840,  p.  32.) 

‘ Report,  p.  306.  ^ ^ p 397  3 p,  333.  4 p,  303.  5 p.  307. 
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able-bodied  females  ” ; ^ presumably  they  were  to  be  treated,  whether 
able-bodied,  sick,  or  aged,  and  whether  in  the  workhouse  or  outside,  on 
the  same  footing  as  men.* 

138.  What  is  more  surprising  still  is  the  treatment  of  widows  by  the 
Report.  In  the  first  part — that  dealing  with  outdoor  relief  under  the 
old  system — it  is  noted  under  a separate  heading  that 

“ A class  of  persons  have,  in  many  places,  established  a right  to  public  support, 
independently  of  either  of  these  claims  (want  of  employment  or  of  insufficient 
wages).  These  are  widows  who,  in  many  places,  receive  what  are  called  pensions, 
of  from  Is.  to  3s.  a week  on  their  own  account,  without  any  reference  to  their  age  or 
strength,  or  powers  of  obtaining  an  independent  subsistence,  but  simply  as  widows.” 
receiving,  in  addition,  if  they  have  children,  an  allowance  per  child 
generally  about  Is.  6d.  a week  in  the  rural  districts,  “ unless  the  child 
be  illegitimate,  in  which  case  it  is  more  frequently  2s.  or  more.”  ^ 

But  in  the  second  part  of  the  Report — that  which  deals  with 
“ Remedial  Measures  ” — widows  are  not  mentioned. 

139.  As  regards  mothers  of  bastards,  drastic  change  was,  indeed,  recom- 
mended— ‘‘  even  among  the  laws  which  we  have  had  to  examine,  those 
which  respect  bastardy  appear  to  be  pre-eminently  unwise  ” — and  the 
change  was  carried  into  effect  by  the  Act ; but  the  matter  in  dispute 
was  only  the  chargeability  of  the  child — riot  the  relief  of  the  mother.^ 
As  the  Continuance  Report  of  1840  put  it;  “the  Act  does  not  repeal  the 
right  of  the  mother  to  relief,  but  merely  limits  the  remedy  of  the  parish 
against  the  putative  father.”  ^ In  short,  such  mothers  were  put  in  the 
same  position,  as  regards  poor  relief,  as  widows  with  legitimate  children.! 

140.  As  to  vagrants,  the  Commissioner  obtained  much  evidence,  but 
they  despaired  of  any  remedy  from  detailed  statutory  provisions,  and 
instanced  “the  tendency  of  legislation  respecting  the  poor  to  aggravate 
the  evils  which  it  was  intended  to  cure.”  They  felt  “convinced  that 
vagrancy  would  cease  to  be  a burden,  if  the  relief  given  to  vagrants 
were  such  as  only  the  really  destitute  would  accept.”^  The  remedy  for 
pauperism  was,  in  fact,  the  remedy  for  vagrancy.  But  they  felt  that 
this  remedy  could  not  be  applied  unless  the  system  were  general,  nor  by 
parochial  officers  unless  under  strict  superintendence  and  control.  They 
accordingly  recommended  ; “ That  the  Central  Board  be  empowered  and 
directed  to  frame  and  enforce  regulations  as  to  the  relief  to  be  afforded 
to  vagrants.®  The  Poor  Law  Act  of  1834,  however,  made  no  special 
reference  to  vagrants,  and  several  years  passed  before  any  regulations 
were  made  in  respect  of  this  class. 

141.  None  of  these  recommendations  evidently  can  be  considered  as 
“principles”  in  the  same  sense  as  the  “fundamental  principle”  on 
which  the  workhouse  system  was  based. 


* In  the  Second  Report,  1836,  it  was  said  that  the  rule  prohibiting  outdoor  relief  to 
the  able-bodied  had  so  far  been  “ applied  only  to  able-bodied  men.’’  The  application  to 
paupers  of  the  other  sex  had  been  “ deferred,”  although  the  indiscriminate  allowances 
which  had  been  habitually  granted,  almost  as  a matter  of  course  to  widows  (and  to 
persons  advanced  in  life)  had,  since  the  passing  of  the  Act,  “ led  many  boards  of 
guardians  to  scrutinise  the  lists  of  paupers  of  this  description,  and  to  put  to  the  proof 
the  actual  destitution  of  many  long-established  pensioners  on  the  rates”  (p.  8). 

t “ It  is  satisfactory  to  observe  that  the  practice  which  was  at  one  time  almost 
universal,  of  dealing  with  the  mothers  of  bastard  children  differently  from  other 
paupers,  is  rapidly  giving  way  ; and  the  sounder  course  of  giving  them  relief  only 
according  to  the  measure  and  character  of  their  wants  is  more  generally  adopted.” 
(Second  Report,  1836,  p.  15.) 

^ Report,  p.  306.  ^ Ibid.,  p.  42.  ^ Ibid.,  p.  178. 

1840,  p.  18.  ^ Report,  p.  340.  ® Ibid. 


^ “ Continuance  Report,”  226, 
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SUMMARY  OF  POOR  LAW  REPORT  OF  1834. 

142.  From  this  examination  of  the  so-called  principles  of  the  Poor  Law 
reform  of  1834,  it  is  evident  that  the  two  main  principles,  so  far  as  relief 
is  concerned,  apply  to  the  able-bodied  and  the  able-bodied  alone,  viz. : — 

Firstly. — That  relief  should  not  be  offered  to  able-bodied  persons 
and  their  families  otherwise  than  in  a well-regulated  workhouse. 

Secondly. — That  the  lot  of  the  able-bodied  should  be  made  less 
eligible  than  that  of  the  independent  labourer  outside. 

143.  The  recommendations  as  to  the  treatment  of  other  classes  of  the 
poor  were  meagre,  but  they  suggest  classification,  the  impropriety  of 
aggregating  all  classes  of  indoor  paupers  under  one  roof,  the  advisability 
of  a more  uniform  treatment,  and  a greater  utilisation  of  charitable  effort. 
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INTRODUCTION. 

1.  The  problem  by  which  the  Royal  Commission  of  1832  was  con- 
fronted presented  a comparatively  broad  and  simple  issue  : it  was  a 
problem  of  able-bodied  and— to  a large  extent — rural  pauperism.  Since 
that  time  the  situation  has  been  constantly  and  progressively  changing  ; 
not  only  in  the  sense  that  the  type  and  causes  of  pauperism  change  as 
new  social  and  industrial  conditions  emerge,  but  also  in  the  sense  that 
there  has  been  a continuous  development  of  charitable  and  other 
agencies  which  hardly  existed  in  1834. 

2.  Two  changes  more  especially  are  significant  in  their  relation  to 
Poor  Law  administration.  The  first  is  the  restored  independence  of  the 
agricultural  labourer;  which,  when  taken  together  with  the  concentra- 
tion of  population  in  cities,  means  that  what  remains  to  us  of  able- 
bodied  pauperism  is  almost  entirely  urban.  The  second,  and  hardly  less 
noteworthy,  is  the  disappearance  under  improved  sanitary  conditions  of 
diseases  which  were  formerly  among  the  most  potent  causes  of  destitu- 
tion. To  these  two  changes  it  is  mainly  due  that  in  tracing  the  deve- 
lopment of  Poor  Law  administration  during  the  last  century  we  find 
that  it  has  been  continuously  in  the  direction  of  clearer  differentiation 
of  the  problem  and  closer  adaptation  of  treatment  to  the  needs  of 
different  classes.  This  could  become  possible  only  with  the  gradual 
lifting  of  the  overwhelming  burden  of  able-bodied  pauperism.  Rashly 
assumed  responsibility  for  the  maintenance  of  large  numbers  of  able- 
bodied  and  their  dependents  had,  prior  to  1834,  swamped  the  more 
delicate  and  discriminative  work  of  dealing  with  the  infirm,  the  sick, 
and  the  children,  in  much  the  same  way  as  the  presence  of  an  epidemic 
demands  drastic  and  general  treatment  and  distracts  attention  from 
more  individual  and  subtle  ills.  It  is  the  great  merit  of  the  early  Poor 
Law  and  of  early  sanitary  reformers  to  have  checked  the  overwhelming 
evils  of  their  day,  and  so  to  have  cleared  the  way  for  the  progressive 
treatment  of  difficulties  which  were  then  thrown  into  the  background. 

3.  Granting  that  the  position  has  changed,  the  question  arises  how 
far  law  and  its  administration  are  now  adequate  to  deal  with  it.  It 
cannot  be  assumed  that  a Poor  Law  system  which  has  done  good  work 
in  the  past,  calls  therefore  for  no  change  ; indeed,  just  so  far  as  the 
system  has  succeeded  in  modifying  the  conditions  of  the  poor  it  has 
changed  its  own  problem,  and  it  may  well  be  that  corresponding  changes 
are  called  for  in  itself — that  after  the  first  rough  work  is  done  a con- 
stantly finer  instrument  is  needed  to  carry  out  the  more  specialised 
branches.  To  a large  extent  this  specialisation  of  work  and  improve- 
ment of  the  instrument  was  foreseen  and  intended  by  the  early  adminis- 
trators, and  has  been  steadily  progressing  during  the  last  seventy  years, 
and  indeed  most  of  the  demands  for  further  change  lie  in  the  same 
direction.  The  question  for  us  to-day  is  how  to  satisfy  those  demands 
without  incurring  any  risk  of  reversion  to  the  evils  of  administration 
before  1834.  It  would  be  quite  possible  for  a Centralised  Authority  to- 
day, to  do  elaborately  and  at  great  expense  just  the  same  mischief  as 
was  done  crudely  and  ignorantly  by  the  Local  Authorities  before  1834. 
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4.  The  same  development  which  we  shall  trace  in  Poor  Law  adminis- 
tration has  proceeded  at  even  a greater  rate  in  voluntary  institutions. 
Thus  it  happens  that  the  administrator  often  finds  himself  competing 
or  co-operating  with  rival  agencies,  some  of  which  may  be  better 
adapted  for  the  work  he  is  trying  to  do,  while  others  may  be  hindering 
him  at  every  turn.  It  seems  impossible  at  the  present  day  to  deter- 
mine the  functions  of  the  Poor  Law  without  also  considering  and 
determining  its  relations  to  these  other  agencies ; and,  in  the  following 
Chapters,  brief  reference  will  be  made  to  the  principal  external  circum- 
stances which  from  time  to  time  have  affected  the  various  branches  of 
Poor  Law  work 
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Chapter  1. 


THE  CENTRAL  AUTHORITY. 


5.  The  Poor  Laiu  Commissioners,  1834-1847. — The  Report  of  1834 
led  to  immediate  and  decisive  action  on  the  part  of  Parliament.  It  is 
noteworthy  that  in  the  Act  which  was  passed  in  the  same  year  ^ atten- 
tion was  concentrated  mainly  upon  the  improvement  of  administration ; 
but  Parliament  practically  endorsed  the  recommendations  and  principles 
laid  down  in  the  Report,  by  authorising  the  appointment  of  a Central 
Authority  with  powers  of  control  and  supervision  so  strong  as  to  enable 
it  to  carry  out  those  recommendations  throughout  the  country.  This 
Central  Authority  was  to  consist  of  three  fit  persons  to  be  Commis- 
sioners with  the  style  of  Poor  Law  Commissioners  for  England  and 
Wales.^  The  Act  was  passed  on  the  14th  August,  and  on  the  23rd  August 
Commissioners  were  appointed  as  a responsible  authority  for  carrying 
its  recommendations  into  effect.  They  were  empowered  to  sit  as  a 
Board  ; ^ they  were  to  have  a seal ; ^ they  were  to  be  incapable  of  sitting 
as  members  of  the  House  of  Commons ; ® and  they  were  to  hold  ofllce 
for  a limited  period  of  time.®  They  were  authorised  to  make  general 
rules  for  the  administration  of  relief,  but  their  powers  of  control  were 
limited,  on  the  one  hand  by  the  existing  laws,  on  the  other  hand  by  the 
express  provision  that  they  should  not  be  enabled  to  interfere  in  any 
individual  case  for  the  purpose  of  ordering  relief.'^  They  were  also 
empowered  to  appoint  Assistant-Commissioners,®  Secretaries  and  other 
officers.^  To  the  Assistant-Commissioners  they  might  delegate  any  of 
their  powers  except  that  of  making  general  rules.^®  They  were  to  make 
an  Annual  Report  to  be  laid  before  Parliament. “ It  is  from  these 
Annual  Reports  that  the  history  of  their  work  is  to, be  gathered,  and  as 
the  expenditure  upon  the  Commissioners  and  their  staff  was  defrayed 
out  of  the  Consolidated  Fund,^^  the  Annual  Reports  served  to  inform 
the  House  officially  of  the  policy  which  they  were  adopting.  The  fact 
that  the  Commissioners  were  not  represented  in  Parliament  was  so  far 
advantageous  in  that  they  were  almost  entirely  removed  from  the 
sphere  of  party  politics ; on  the  other  hand,  it  was  difficult  both  for  the 
Commissioners  to  defend  their  actions  and  for  Parliament  to  keep  in 
touch  with  them.  Recourse  was  had  to  the  expedient  of  Committees  of 
Inquiry,  and  in  1837  and  1838  Committees  of  the  House  of  Commons, 
and  in  1838  also  a Committee  of  the  House  of  Lords,  reported  upon 
the  manner  in  which  the  Board  was  carrying  out  the  Act. 

6.  The  Poor  Law  Board,  1847-1870. — In  1847  the  Commissioners 
were  superseded  by  a new  set  of  Commissioners  comprising  as  ex  officio 
members  the  President  of  the  Council,  the  Lord  Privy  Seal,  the  Principal 
Secretary  of  State  for  the  Home  Department,  and  the  Chancellor  of  the 
Exchequer.^®  One  of  the  Commissioners  was  to  be  President,^^  and 
the  President  and  one  of  the  Secretaries  might  sit  in  the  House  of 
Commons.^®  The  essential  features  of  the  change  were  that  now  the 

1 4 & 5 Will.  lY.,  cap.  76.  ^ gee.  1 and  2.  ^ Sec.  2.  “ Sec.  3.  ® Sec.  8. 

« Sec.  10.  7 Sec.  15.  « Sec.  7.  Sec.  9.  Sec.  12.  Sec.  5.  gee.  9. 

10  & 11  Yict.,  cap.  109,  Secs.  1 and  2.  Sec.  4.  Sec.  9 ; Adrian  5. 
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Board  was  closely  connected  with  the  Government  through  its  ex  officio 
members,  and  was  represented  in  Parliament.^  Another  important 
feature  was  the  enlargement  of  the  powers  of  the  President.  Hitherto 
the  Commissioners  had  acted  as  a Board,  but,  while  they  might  still 
continue  thus  to  act,  the  President  himself  was  now  authorised  to  carry 
into  execution  any  of  the  powers  vested  in  the  Commissioners.  “ The 
transfer  of  central  authority  was  not  due  to  any  national  change  of 
opinion  as  to  the  principles'on  which  the  Poor  Law  should  be  adminis- 
tered. It  was  not  even  to  any  great  extent  a change  of  for 

the  former  Assistant  Commissioners  became  Inspectors,  and  Sir  George 
Nicholls,  who  represented  all  that  the  opponents  of  the  Poor  Law  most 
disliked,  was  made  Secretary.”  ^ In  1849  this  body  received  authority 
to  use  the  name  of  Poor  Law  Board,^  and  in  1867  it  was  placed  upon  a 
permanent  footing.^ 

7.  The  Local  Government  Board,  1871. — A further  fundamental 
change  in  the  Central  Authority  was  made  by  the  Act  of  1871,^  which 
transferred  all  the  powers  and  duties  of  the  Poor  Law  Board  to  the 
Local  Government  Board,®  a body  consisting  of  a President,  and,  as 
ex  officio  members,  the  Lord  President  of  the  Council,  all  the  principal 
Secretaries  of  State,  the  Lord  Privy  Seal,  and  the  Chancellor'  of  the 
Exchequer."^  The  only  active  member  of  this  Board  is  the  President, 
for  the  ex  officio  members  are  never  consulted,  and  their  consent  is  not 
required  to  an  order  issued  by  the  President ; ® while  the  President,  on 
the  other  hand,  has  almost  autocratic  powers,^  and  by  means  of  Orders 
and  Circulars  may  and  does  initiate  far-reaching  changes  in  methods  of 
relief  both  under  the  Poor  Law  andoutside.^®  Thus  the  final  effect  of 
the  reconstitution  of  the  Central  Authority  since  1834  has  been  that  the 
ultimate  responsibility  for  Poor  Law  administration  has  ceased  to  rest 
with  a body  of  experts  as  were  the  Poor  Law  Commissioners  appointed 
solely  for  the  purpose,  and  has  been  assigned  to  a President  who  enters 
on  office  and  leaves  it  with  his  party,  and  has  many  other  duties  of  a 
very  varied  nature.  It  seems  almost  inevitable  under  these  circum- 
stances that  Poor  Law  administration  should  be  exposed  to  the  influence 
of  political  pressure. 

8.  Poivers  of  the  Local  Government  Board. — It  will  have  been 
gathered  from  the  preceding  narrative  that  under  the  Act  of  1834,^^  the 
Central  Authority  was  vested  with  apparently  supreme  control  over  the 
whole  of  the  administration  of  the  Poor  Laws  and,  in  particular,  over  the 
conditions  under  which  both  indoor  and  outdoor  relief  should  be  adminis- 
tered. It  had  also  conferred  upon  it  great  but  not  quite  such  unfettered 
powers  in  regard  to  the  erection  and  alteration  of  workhouses,^®  and  the 
dissolution  and  alteration  of  Unions. Since  1834  the  tendency  of  legis- 
lation has  been  rather  in  the  direction  of  increasing  than  of  diminishing 
the  powers  of  the  Central  Authority,  with  the  result  that  the  Local 
Government  Board  now  occupies  a position,  probably  unique  among 
Government  Departments,  for  the  amount  of  discretionary  control  it 
exercises  over  an  administration  which  is  mainly  paid  for  out  of  local 
rates. 


^ Adrian,  5-6.  - Memorandum  by  Professor  Smart.  “ The  Poor  Law  Board,”  1847- 

71,p.  1.  M2  & 13  Viet.,  cap.  103,  Sec.  21.  MO  & 31  Vict.,  cap.  106.  M4  & 35  Viet, 
cap.  70.  '■>  Sec.  2.  ' Sec.  3.  « Adrian,  439-43.  ^ Ibid.,  U.  iM4  c'c  35  Viet.  cap.  70, 

Sec.  5.  Vide  also  Adrian,  445.  Bavy,  2033,  2037  ; Fleming,  8967-8  ; Adrian,  444 
'M  & 5 Will.  IV.,  cap.  76.  Sec.  23-25.  Sec.  32-33. 
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9.  There  are  seven  chief  methods  by  which  the  Central  Authority 
normally  seeks  to  direct  local  administration  : — 

1.  By  the  issue  of  Orders  and  Circulars. 

2.  By  control  over  local  officers. 

3.  By  the  power  to  sanction  loans. 

4.  By  audit. 

5.  By  the  power  to  compel  Local  Authorities  and  their  officers 
to  furnish  information  and  returns. 

6.  By  official  Inquiries. 

7.  By  the  influence  of  Inspectors. 

10.  (1)  Orders  and  Circulars. — The  legislative  decrees  of  the  Local 
Government  Board  are  embodied  in  Orders.  An  Order  of  the  Local 
Government  Board  has  the  force  of  law,  and  is  binding  upon  all  the 
Unions  to  which  it  is  issued.  If  issued  to  one  Union  only,  it  is  known 
as  a Special  Order,  if  to  two  or  more  Unions  at  the  same  time,  it  is  a 
General  Order.^  These  are  officially  published  in  the  Gazette. Until 
1842  the  Commissioners  worked  chiefly  by  means  of  Special  Orders 
issued  to  separate  Unions,^  but  at  that  date,  “when  nearly  the  whole  of 
England  had  been  brought  under  the  operation  of  the  Poor  Law  Amend- 
ment Act,”  they  rescinded  the  separate  Orders  and  substituted  general 
rules.^  In  1847  these  rules  were  brought  together  in  the  General 
Consolidated  Order.^  This,  together  with  the  Outdoor  Relief  Prohibitory 
Order  of  1844  and  the  Outdoor  Relief  Regulation  Order  of  1852,  practi- 
cally regulates  the  whole  administration  of  relief  throughout  the  country. 
The  General  Consolidated  Order  consists  of  detailed  regulations  con- 
cerning the  procedure  and  duties  of  Guardians,  the  government  of  the 
workhouse,  the  appointment,  remuneration,  and  duties  of  officers,  etc. 
But,  in  addition  to  these  dominant  Orders,  there  are  a very  large  number 
of  additional  and  amending  Orders ; and  we  have  received  many  repre- 
sentations to  the  effect  that  codification®  and  simplification^  are  urgently 
called  for.  Mr.  Jenner-Fust,  General  Inspector,  states  : — 

“ Guardians  and  their  officers  have  the  greatest  difficulty,  as  things  are,  in  ascer- 
taining what  Acts  and  Orders  are  actually  in  force  ; they  are  scattered  about,  and 
there  are  a large  number  of  amending  Acts  and  Orders  -which  are  apt  to  be. 
overlooked.’’  ^ 

We  think  that  the  Poor  Law  Statutes  and  Orders  should  be  revised  in 
accordance  with  the  recommendations  which  we  make  in  this  Report  and,, 
where  necessary,  repealed,  and  we  would  urge  that  the  work  of  consoli- 
dation and  revision  should  be  taken  in  hand  as  soon  as  possible.  It 
would  also  seem  desirable  that  there  should  be  some  simple  handbook 
available,  such  as  that  issued  by  the  Scottish  Local  Government  Board, 
which  would  contain  a clear  code  of  Regulations  and  statement  of  policy. 

11.  Circulars. — To  some  extent  the  Circulars  issued  by  the  Local 
Government  Board  may  be  regarded  as  declarations  of  policy  but  too 
often  they  represent  only  the  policy  of  the  President  for  the  time  being,, 
and  impart  neither  permanence  nor  consistency  to  the  general  policy  of 

^ Davy,  3061-3  ; 10  & 11  Viet.  c.  109,  Sec.  15.  ^ Davy,  3065  ; Adrian,  437.  ^ Eighth 

Annual  Report  Poor  Law  Commissioners,  389,  1842,  p.  1 (5).  Ibid..,  p.  2 (6). 
^ Adrian,  165.  ® Fell,  Vol.  VII.,  App.  cxvi.  (10a)  ; Waite,  43247  (18rZ)  ; North, 

Vol.  IV.,  App.  cxlv.  (17a)  ; Thomas,  50096  (13e)  ; Curtis  and  Battersby,  28796  (3)  ; 
Fewster,  Vol.  V.,  App.  Ixxx.  (12)  ; Grey,  15573,  15580  ; Foster,  16223  (46),  16302 
Kendrick,  22136  (11),  22200,  22286-9  ; Thompson,  22535  (11).  ^ Louch,  Vol.  VII., 

App.  Ivii.  (15)  ; Grounds,  Vol.  VII.,  App.  clxxvii.  (8)  ; Coleman,  Vol.  IV.,  App.  lx. 
(9)  ; Thompson,  Vol.  IV.,  App.  clvi.  (14e)  ; Howliston,  Vol.  V.,  App.  Ixxxiv.  15-16.. 
® Jenner-Fust,  10843.  ^ Adrian,  458. 
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the  Board.  And  though  a Circular  is  only  an  “ exhortation  ” and  cannot 
be  enforced/  it  has  hardly  less  influence  than  an  Order,  especially  if  it 
chimes  in  with  the  popular  feeling  of  the  moment. 

12.  Such  documents  as  that  of  Mr.  Goschen  in  1869  on  outdoor  relief, 
that  of  Mr.  Chamberlain  in  1886  on  the  unemployed,  and  that  of 
Mr.  Chaplin  in  1900  on  the  aged  poor,*  have  exercised  a great  and 
sometimes  unfortunate  effect  upon  local  administration ; the  very  fact 
that  they  cannot  be  enforced  by  law  leaves  the  interpretation  of  them 
to  the  Local  Authority,  and  tends  to  misunderstanding  and  diversity  of 
practice.  The  Circular  of  1900  above  referred  to,  which  followed  as  the 
almost  necessary  corollary  to  the  Reports  of  the  Royal  Commission  on 
the  Aged  Poor  and  the  Committee  on  the  Cottage  Homes  Bill,‘^  furnishes 
a striking  example  of  the  misinterpretation  which  may  be  put  upon  the 
intention  and  even  the  meaning  of  a Circular.  With  regard  to  that 
Circular  Mr.  Bagenal  says  : — The  paragraph  with  regard  to  differential 
treatment  of  the  aged  and  deserving  poor  has  been  largely  twisted  into 
a general  recommendation  to  extend  the  scope  of  out-relief  and  it  has 
been  so  interpreted  frequently  in  my  presence  ” ; ^ and  Mr.  Baldwin 
Fleming,  Mr.  Bircham,  Mr.  Herbert,  Mr.  Jenner-Fust  and  Mr.  Wethered 
also  gave  evidence  practically  to  the  same  effect.^ 

13.  (2)  Control  over  local  officers. — The  Orders  above  referred  to  are 
binding  not  only  on  the  Local  Authority,  but  also,  where  so  indicated,  on 
the  officers  of  the  Local  Authority,  and  perhaps  in  the  majority  of 
instances  it  is  upon  the  officers  that  the  administrative  execution  of  the 
Order  depends.  Accordingly  the  Local  Government  Board  may  prescribe 
the  qualifications  and  duties  of  all  Poor  Law  officers  ; and,  in  the  case  of 
the  more  important  posts,  each  individual  appointment  must  be  reported 
to  it,  and  the  salary  is  sanctioned  by  it.^  Every  officer  is  liable  to  direct 
dismissal  by  the  Local  Government  Board  ® and,  2^er  contra,  none  of  the 
higher  officers  can  be  dismissed  by  the  Local  Authority  except  with  the 
Local  Government  Board’s  consent.'^  This  direct  control  over  the 
initiation  and  termination  of  the  local  officers’  careers  tends  to  ensure 
that  the  level  of  Poor  Law  executive  administration  shall  not  fall  below 
a certain  minimum  standard.  The  Board  cannot  in  practice  secure  the 
appointment  of  the  best  man  by  the  Guardians,®  but  it  can  and  does 
prevent  the  appointment  of  a man  with  known  disqualifications.® 

14.  Moreover,  the  power  to  prescribe  duties,  and  to  dismiss  or  to  pre- 
vent from  dismissal,  is  a considerable  guarantee  against  the  policy  of 
deliberate  and  persistent  disregard  of  the  Board’s  Regulations.  In  the 
larger  part  of  the  executive  work,  the  Guardians  can  only  act  through 
their  officers.  The  officers  know  that  persistent  disobedience  to  the 
Board’s  Regulations  may  entail  dismissal,  while,  on  the  other  hand,  they 
are  immune  from  dismissal  on  the  ground  of  obedience  to  these  Regu- 
lations, even  where  such  obedience  is  distasteful  to  the  Guardians. 
Further,  the  Local  Government  Board  has  the  power  to  compel  the 
Guardians  to  appoint  oflficers  or  in  cases  of  default  to  appoint  them 
itself.^®  It  is  true  that  the  Board  but  rarely  uses  these  drastic  powers  : 

* For  full  text  of  these  Documents,  Vide  Appendix. 

* Adrian,  456  ; Davy,  3060.  ^ Davy,  3344.  ^ Bagenal,  Yol.  I.,  App.  xv.  (A)  (176). 

^ Fleming,  Yol.  I.,  App.  xix.  (A),  (13),  9128-30  ; Bircham,  Yol.  I.,  App.  x.  (A)  (32-33)  ; 
Herbert,  Yol.  I.,  App.  xvii.  (A)  (7)  ; Jenner-Fust,  11086-7  ; Wethered,  Yol.  I.,  App.  xi. 
(A)  (105-7),  5538-45.  ® 4 5 Will.  lY.,  cap.  76,  sec.  46  ; Vide  also  Adrian,  94. 

Adrian,  94.  ^ Davy,  1666,  1995-6.  ^ Preston-Thomas,  4590.  ® Davy,  1874. 

31  & 32  Yict.,  cap.  122,  sec.  7.  Vide  Preston-Thomas,  4292  ; Davy,  2501-3,  3086-7. 
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it  is  no  less  true  that  the  legal  procedure  required  to  give  effect  to  them 
is  cumbrous.  In  our  view  it  is  right  that  they  should  be  used  with 
reluctance,  having  regard  to  the  importance  of  maintaining  not  only  the 
prestige  of  the  Local  Authority  but  also  a sense  of  responsibility  for 
detailed  administration.  ■ 

15.  (3)  Power  to  sanction  loans. — Control  over  the  capital  expendi- 
ture of  the  Local  Authorities  is  obtained  by  the  Central  Authority’s 
power  to  sanction  or  withhold  sanction  to  loans.^  Loans  may  be  sanc- 
tioned for  a number  of  Poor  Law  purposes,  but,  practically,  they  are 
almost  invariably  required  in  connection  with  buildings.  Hence  is  de- 
rived one  of  the  chief  influences  of  the  Central  Authority  over  the 
methods  and  developments  of  indoor  relief.  For,  in  addition  to  the  fact 
that  no  new  institution,  or  structural  alteration  of  an  institution,  can  be 
undertaken  by  the  Local  Authority  without  the  Central  Authority’s 
sanction,^  the  possession  of  a discretion  as  to  the  amount  of  the  loan  for 
the  improvement,  or  as  to  granting  any  loan  at  all,^  gives  the  Central 
Authority  an  enormous  influence  in  improving  the  methods  by  which 
the  Guardians  administer  indoor  relief.  If  the  Local  Authority  is  con- 
sidering the  erection  of  alternative  institutions,  the  Central  Authority 
can  prevent  the  adoption  of  a less  desirable  institution  by  refusing  to 
approve  the  plans  or  to  sanction  a loan  in  respect  of  it.  Similarly  it  can 
often  secure  the  adoption  of  a desirable  institution  by  undertaking  be- 
forehand to  grant  a loan  for  it.^  The  control  of  the  Local  Government 
Board  over  buildings  is  exercised  chiefly  on  the  advice  of  their  Architect.® 
In  the  Section  dealing  with  Indoor  Relief,  we  shall  point  out  some  de- 
fects in  the  functions  and  usefulness  of  the  Architect’s  department;  but, 
even  as  it  stands,  the  Board’s  architectural  supervision,  coupled  with  the 
power  to  sanction  loans,  is  a very  strong  weapon  of  control  over  the 
capital  expenditure  of  the  Local  Authority. 

16.  (4)  Audit. — The  control  over  the  current  expenditure  of  the  Local 
Authority  is  obtained  chiefly  through  audit.  Prior  to  1834  the  audit  of 
Poor  Law  accounts  rested  with  the  Justices,  and  from  1834  to  1844  the 
Auditor  was  appointed  by  the  Board  of  Guardians  whose  accounts  he 
audited.  By  the  Poor  Law  Amendment  Act,  1844,  the  Poor  Law  Com- 
missioners were  empowered  to  combine  parishes  and  Unions  into  audit 
districts  and  the  Auditor  of  the  Poor  Law  accounts  was  elected  in  each 
district  by  the  Chairman  and  Vice-Chairman  of  the  Boards  of  Guardians 
in  the  district.  Until  1846  (when  Parliament  first  voted  a grant  for  the 
payment  of  Auditors),  the  remuneration  of  the  Auditors  thus  appointed, 
was  paid  by  the  Unions  whose  accounts  they  audited.®  In  1868  the 
provision  in  the  Act  of  1844  was  repealed  and  power  was  given  to  the 
Poor  Law  Board  to  appoint  District  Auditors,*^  and  in  1879  the  District 
Auditors  Act  empowered  the  Local  Government  Board  to  appoint  such 
Auditors  as  they  might  deem  necessary.® 

17.  Vacancies  among  the  Auditors  are  usually  filled  by  persons  who 
have  had  experience  in  audit  work,  either  as  Assistant  Auditors  or  as 
Auditor’s  clerks.  To  be  qualified  for  appointment  as  an  Auditor  or 
Assistant,  a person  must  be  a Chartered  or  Incorporated  Accountant, 
Barrister  or  Solicitor,  or  have  undergone  a course  of  training  with  a 

^ 52  & 53  Viet.,  cap.  56,  sec.  2 ; Adrian,  316.  ^ Davy,  1642,  1649  ; Kitchin,  3573. 

^ Davy,  1652-3  ; Kitchin  3556.  52  & 53  Viet.,  cap.  56,  sec.  2.  ® Davy,  1630. 

® Burd,  Vol.  I.,  App.  ix.  (A)  (3).  " 31  & 32  Viet.,  cap.  122,  sec.  24.  ® 42  & 43  Viet., 
cap.  6. 


PART  IV.— Chapter  1. 


124  HISTORICAL  DEVELOPMENT  AND  PRESENT  CONDITION  OF  THE 
VARIOUS  BRANCHES  OF  THE  POOR  LAW. 

District  Auditor,  or  have  served  in  the  Department  of  the  Local  Govern- 
ment Board. ^ 

18.  The  abolition  of  the  present  audit  system  as  regards  the  accounts 
of  “Corporations,  County  Councils  and  Urban  District  Councils”  was 
recommended  by  the  Select  Committee  on  Municipal  Trading  who  pro- 
posed that  accountant-auditors  should  be  appointed  by  the  Local 
Authorities  subject  to  the  approval  of  the  Local  Government  Board. ^ 
Apparently  the  main  argument  in  favour  of  the  proposed  change  was 
that  the  District  Auditors  are  unfitted  as  a class  for  auditinf;  the  accounts 
of  municipal  trading  concerns,  which  are  “ really  great  commercial 
undertakings.”  ^ Obviously  this  argument  does  not  apply  to  the  accounts 
of  a Poor  Law  Authority,  whose  concerns  are  not,  and  cannot  possibly 
be,  run  upon  a commercial  basis.  In  addition  to  a thorough  knowledge 
of  accounting,  an  Auditor  should,  in  our  judgment,  be  an  expert  both  in 
the  law  and  in  the  practice  of  the  Poor  Law.  Qualifications  such  as 
these  will  not,  we  think,  be  so  readily  forthcoming  in  an  Accountant  in 
private  practice  as  in  an  official  who,  while  possessing  the  necessary 
accounting  knowledge,  has  served  a preliminary  period  of  training  as  an 
Assistant  Auditor,  and  devotes  his  whole  time  to  the  work.  We  recom- 
mend, therefore,  that  the  present  system  should  be  maintained,  on  the 
understanding  that  persons  appointed  as  Auditors  should,  as  a rule,  have 
in  the  first  instance  served  as  Assistant  Auditors,  and  that  Assistant 
Auditors  should,  before  appointment,  be  required  to  show  that  they  have 
definite  qualifications  for  that  post,  both  by  reason  of  their  knowledge 
of  the  general  administration  of  the  Poor  Law  and  by  reason  of  their 
professional  ability  as  Accountants;  and  we  think  that  as  a rule  the 
possession  of  such  qualifications  should  be  tested  by  'examination  or 
otherwise. 

19.  Mr.  Burd,  Inspector  of  Audits,  informs  us  that  the  audit  staff*  is 
insufficient  to  undertake  a thorough  audit  of  all  the  accounts  to  be 
dealt  with,  and  we  think  that  it  should  be  increased.  It  is  understood 
that  this  matter  is  under  the  consideration  of  the  Local  Government 
Board. ^ 

'20.  The  Auditor  has  to  judge  not  only  of  the  correctness  of  the  ac- 
count, but  also  of  the  legality  of  the  expenditure.®  In  this  connection 
he  has  had,  since  1844,  certain  powers  of  disallowance  and  surcharge.® 
That  is  to  say,  he  can  strike  any  illegal  payment  out  of  the  account,  and 
“ surcharge  ” the  amount  on  the  person  or  persons  responsible  for  the 
payment,  from  whom  the  amount  can  thereupon  be  recovered  at  law, 
unless  the  surcharge  is  declared  of  no  effect  or  is  remitted  after  appeal 
to  the  High  Court  or  to  the  Local  Government  Board.  The  Auditor  can 
also,  with  similar  results,  surcharge  the  person  submitting  an  account 
with  any  amount  which  has  not,  but  should  have  been,  entered  as  a 
receipt.'^  He  may  also  disallow  extravagant  or  unreasonable  expendi- 
ture, but,  owing  to  the  difficulty  of  establishing  a case  which  will  satisfy 
a Court  of  Justice,  he  often  does  no  more  than  report  to  the  Local 
Government  Board,  who  may  then  remonstrate.®  Appeals  against  the 
disallowances  and  surcharges  are  less  frequently  made  to  the  High 
Court  than  to  the  Local  Government  Board,  because  appeals  to  the 

^ Burd,  Vol.  I.,  App.  ix.  (A)  (22).  ^ Report  of  Select  Committee  on  Municipal 

Trading,  1903,  par.  15-16.  Vide  also  p.  418  (8).  ^ Report,  par.  15.  ^ Burd,  4765. 
^ Ibid.^  4808-9.  ® 7 & 8 Viet.,  cap.  101,  sec.  32.  ^ Burd,  Vol.  I.,  App.  ix.  (a)  (53-7, 
59).  8 Davy,  2120-1,  2185-8. 
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latter  body  involve  no  expense,  and  because  the  Board  has  an  equitable 
jurisdiction  which  the  Court  has  not.  The  Board  can,  and  frequently 
does,  even  where  a payment  is  illegal,  decide  that  repayment  need  not 
be  enforced,  the  ground  for  such  remission  being  either  that  the  pay- 
ment was  made  in  good  faith,  or  that  a warning  is  sufficient  to  put  a 
stop  to  the  irregularity.^  This  power  of  surcharge,  though  not  frequently 
enforced,^  is  regarded  by  the  Local  Government  Board  as  its  chief  safe- 
guard in  Poor  Law  administration,  but  it  would  seem  that  its  efficacy  is 
more  against  actual  fraud  or  illegality  than  against  bad  administration. 

21.  There  is  a minor  matter,  however,  in  regard  to  which  we  think 
that  the  powers  of  the  Local  Government  Board  might  with  advantage 
be  curtailed.  The  Local  Authorities  (Expenses)  Act,  1887,  50  & 51  Viet, 
cap.  72,  enacts  that  “expenses  paid  by  any  Local  Authority  whose  ac- 
counts are  subject  to  audit  by  a District  Auditor  shall  not  be  disallowed 
by  that  Auditor  if  they  have  been  sanctioned  by  the  Local  Government 
Board.”  The  Board's  sanction  under  this  Act  does  not  make  the  ex- 
penditure legal,  and  consequently  it  would  not  oust  the  power  of  the 
High  Court  to  issue  an  injunction  restraining  the  Local  Authority  from 
including  the  expenditure  in  their  accounts,  if  application  was  made  to 
them  for  the  purpose,  but  it  does  preclude  the  Auditor  from  disallowing 
the  expenditure  at  the  audit. 

22.  We  understand  that  the  Act  was  intended,  and  has  in  fact  been 
largely  used  by  the  Local  Government  Board,  for  the  purpose  of  avoid- 
ing technical  and  trivial  disallowances,  and  the  consequent  needless 
friction  and  trouble  which  would  be  involved  in  obtaining  remission  of 
the  disallowance  on  appeal.^  In  this  way  doubtless  the  Act  has  been  of 
considerable  utility.  We  are  also  informed  that  the  Local  Government 
Board  does  not  consider  that  it  was  intended  under  the  Act  to  sanction 
recurrent  expenditure.^  The  Act,  however,  has  been  interpreted  by  the 
Board  as  enabling  it  to  sanction  not  only  past  but  also  prospective  expen- 
diture.^ It  is  in  this  connection  that  we  think  some  limitation  should 
be  placed  on  the  powers  which  the  Act  gives.  As  it  stands,  the  Local 
Government  Board  is  enabled  to  encourage  a Local  Authority  to  under-  ^ 
take  expenditure  not  authorised  by  law.  Thus  for  instance,  the  Board 
was  able  beforehand  to  assure  Local  Authorities  that  they  would  sanc- 
tion under  this  Act  contributions  to  the  Central  Unemployed  Fund  set 
up  under  Mr.  Walter  Long’s  scheme  for  the  unemployed  in  London,  and 
the  powers  under  the  Act  have  been  used  on  other  occasions  to  sanction 
prospective  illegal  expenditure  by  Local  Authorities. 

23.  We  doubt  if  this  power  to  sanction  beforehand  the  incurring  of 
illegal  expenditure  by  Local  Authorities  is  a wise  one.  The  possession 
of  the  power  must  without  doubt  be  occasionally  embarrassing  to  the 
Central  Authority,  and  we  do  not  think  it  in  the  public  interest  that  it 
should  be  possible  for  a Government  Department,  without  the  consent 
of  Parliament,  to  allow  a Local  Authority  to  initiate  a new,  illegal,  and 
perhaps  doubtful  policy  involving  the  expenditure  of  public  money. 

’ 24.  We  think,  therefore,  that  the  powers  of  the  Local  Government 
Board  under  the  Local  Authorities  (Expenses)  Act,  1887,  should  be 
strictly  limited  to  sanctioning  expenditure  after  it  has  been  incurred. 

25.  (5)  Poiver  to  compel  information,  &c. — An  important  feature 
in  the  direction  of  administration  by  the  Local  Government  Board  con- 
sists of  the  almost  unlimited  power  which  it  possesses  to  compel  Local 

1 Davy,  2030,  208^  ^^7,  209L  ^ 
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Authorities  and  their  officers  to  furnish  it  with  information.^  The 
information  thus  required  may  either  be  of  a general  kind  and  relate 
to  England  as  a whole,  or  of  a particular  kind  relating  to  one  indi- 
vidual Union.  The  general  information  which  is  obtained  as  a matter 
of  routine  consists  for  the  most  part  of  returns  of  statistic’s  as  to  the 
numbers  of  paupers,  the  cost  of  relief,  etc.  These,  when  collated,  are 
very  useful,  if  not  essential,  to  the  Central  Authority  as  a guide  to  the 
variations  in  policy  of  individual  Boards  of  Guardians.  When  the 
returns  show  a striking  divergence  from  the  normal  in  regard  to  a parti- 
cular Union  or  Unions,  obviously  it  may  be  a case  for  further  Inquiry 
by  the  Board  into  the  causes  of  such  divergence.  We  understand  that 
this  method  has  recently  been  considerably  developed,  and  with  much 
success  in  connection  with  Inquiries  which  have  been  undertaken  in 
the  Metropolitan  district. 

26.  (6)  Official  Inquiries. — For  the  purpose  of  obtaining  information 
from  a particular  Union,  the  Board  has  power  to  institute  a sworn 
Inquiry  on  any  matter  affecting  the  administration  of  the  Poor  Law. 
This  power  to  obtain  evidence  on  oath,  coupled  as  it  is  with  the  right 
to  compel  the  attendance  of  witnesses,  is  frequently  used  as  a basis  for 
administrative  action  on  the  part  of  the  Board.  The  knowledge  that 
such  sworn  Inquiries  may  be  held  must,  without  doubt,  enhance  the 
authority  of  the  Central  Authority  in  the  view  of  the  Local  Authorities 
and  their  officers.  These  Inquiries  are  held  by  the  General  Inspectors, 
whose  functions  are  dealt  with  in  the  following  paragraphs.^ 

27.  (7)  Inspection. — For  the  purpose  of  bringing  about  improvements  in 
policy  and  uniformity  in  administration  the  Local  Government  Board  re- 
lies mainly  upon  its  inspectorate  ; the  country  being  divided  into  fourteen 
districts,  each  of  which  is  assigned  to  a General  Inspector.^  There  are,  in 
addition,  two  Assistant  Inspectors  in  London  and  one  in  Lancashire,  while 
there  is  also  in  London  an  Assistant  (lady)  Inspector  for  the  inspection 
of  certain  Poor  Law  institutions.^  Moreover,  for  Poor  Law  medical 
purposes,  the  Board  has  two  Medical  Inspectors,  whose  functions  will 
be  dealt  with  in  the  part  of  our  Report  relating  to  medical  relief  ; and 

* there  are  in  addition  three  lady  Inspectors  of  boarded-out  children,  to 
whose  duties  reference  will  be  made  when  we  deal  with  the  question  of 
children.^  The  duties  of  a General  Inspector  are  to  attend  a meeting 
of  every  Board  of  Guardians  in  his  district  at  least  once  a year ; to 
inspect  and  report  upon  workhouses  and  all  other  Poor  Law  institutions  ; 
to  advise  as  to  any  communication  bearing  on  the  current  Poor  Law 
work  which  may  be  received  from  his  district ; to  hold  Inquiries  as  to 
the  conduct  of  officers,  parish  property,  etc.;  and  generally  to  act  as 
agent  of  the  Board.®  The  position  of  Inspectors  in  relation  to  Boards 
of  Guardians  in  their  districts  is  merely  advisory ; as  they  have  no 
power  to  alter  any  decision  which  may  be  taken  by  the  Guardians,  and 
no  vote  at  the  meetings  which  they  attend.  Moreover,  in  consequence 
of  the  clause  in  the  Poor  Law  Amendment  Act,  1834,  which  prohibits 
the  Local  Government  Board  from  interfering  in  particular  cases,  it  is 
generally  held  that  the  Inspectors  should  not  advise  on  the  treatment 
of  any  particular  case.^  Their  position,  however,  enables  them  to 
exercise  considerable  influence — 

“An  efficient  Inspector  should  be  looked  upon  by  the  Guardians  as  their  con- 
fidential adviser  and  friend.  He  should  so  direct  his  conduct  that  they  should  turn 

^ Pitts,  1463-4  ; Davy,  2540.  ^ Davy,  1598.  Ibid..,  1598.  Ibid..,  1604. 

" Ibid.,  1605-6.  « Ibid.,  1598.  ^ 1599-1600,  2082-3  ; Fleming,  9472. 
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to  him  in  case  of  any  emergency,  and  if  he  does  that  he  is  able  as  a matter  of  fact 
to  settle  a great  many  questions  on  his  own  initiative  without  troubling  the 
Board.”i 

28.  The  Local  Authorities  themselves  seem  to  recognise  the  value  of 
the  Inspectors  as  a factor  in  good  administration  ; 2 indeed,  we  found 
evidence  of  a desire  for  more  frequent  and  thorough  inspection  and 
supervision  than  the  existing  system  always  permits.  ^ 

29.  An  Inspector  is,  as  we  have  said,  required  to  attend  a meeting  of 
every  Board  of  Guardians  in  his  district  once  in  each  year,  and  he  will 
visit  a particular  Board  more  frequently  if  necessary  ; but  an  annual 
visit  is  the  rule,^  and  several  Inspectors  questioned  the  advisability  of 
multiplying  these  attendances  at  Guardians’  meetings.®  We  doubt, 
however,  whether  a single  visit  in  the  year  can  give  an  Inspector  an 
intimate  knowledge  of  the  manner  in  which  Guardians  administer 
relief,  or  any  considerable  influence  upon  their  policy. 

30.  A wider  view  seems  to  have  been  taken  of  the  duties  of  the 
Assistant  Commissioners  to  whose  position  the  Inspectors  have  suc- 
ceeded. In  a Circular  issued  in  1840,  they  were  urged  to  avail  them- 
selves of  the  means  at  their  disposal  to  investigate  the  causes  of 
pauperism  with  a view  to  their  removal ; ® but  such  considerations 
appear  to  be  outside  the  scope  of  the  present  Inspector’s  work. 
Mr.  Bagenal  states  : — 

“ The  longer  I am  in  the  business,  the  less  I think  of  the  institutional  side  of  it, 
because  it  is  defined,  and  it  is  there,  and  you  know  exactly  what  it  is.  But  you 
have  got  this  enormous  mass  of  pauperism  outside,  and  the  inspector  really  does 
not  know  anything  about  it.  He  has  not  time  to  devote  to  the  examination  of  the 
causes — and  we  are  not  asked  to  report  upon  the  causes — of  pauperism  ; we  have 
to  deal  with  the  result  of  pauperism,  which  is  destitution.”  ’ 

31.  The  real  crux  of  Poor  Law  problems  lies  in  the  treatment  of  the 
individual  case  at  the  Relief  Committee  and  more  especially  of  those 
cases  which  are  dealt  with  by  out-relief.  With  this  part  of  the  work 
the  Inspectors  are  little  in  touch.  Very  largely,  this  is  due  to  the 
pressure  of  other  work.  To  quote  Mr.  Bagenal  again  : — 

“ I want  an  assistant  inspector  now,  because  I have  144  institutions  to  inspect 
every  year,  besides  attending  Boards  of  Guardians.  My  time  at  the  present  moment 
is  very  largely  taken  up  with  inspecting  children’s  homes.  ...  I should  like  to 
devote  my  time  a great  deal  more  to  the  supervision  of  outdoor  relief,  which  is  a 
great  national  problem.”  ^ “We  are  absolutely  out  of  touch  with  the  details  of 
out-relief  in  the  country.”  ® 

32.  This  view  is  strongly  reinforced  by  evidence  from  the  representa- 
tive of  the  Metropolitan  Relieving  Officers’  Association. 

“ One  suggestion  that  v.'e  make  is  that,  if  possible,  the  relieving  officer  should  be 
in  closer  touch  with  the  Inspectors  of  the  Local  Government  Board.  It  would 
strengthen  our  hands  considerably  if  we  had  more  frequent  visits  from  the 
inspector.”  “ I have  been  eight  years  in  London  now,  and  I have  only  seen  an 
Inspector  once.”  “ 

33.  The  evidence  would,  therefore,  seem  to  point  to  the  necessity  of 
increasing  the  General  Inspectors’  grasp  of  the  Poor  Law  administration 
in  their  districts,  by  affording  them  generally  the  help  of  Assistant 
Inspectors,  to  whom  they  might  depute  some  of  their  routine  and  less 
important  duties,  and  by  giving  them  the  assistance  of  experts  when 
needed. 

1 Davy,  1602.  2 Cleaver,  35887  (27)  ; Coulson,  52687-8.  ^ Hincks,  Vol.  lY., 

App.  cxxxiv.  (176)  ; Kevill-Davies,  72808-12  ; Cooke,  45234  ; Ayles,  45786  (19k). 

Davy,  1598,  1758.  ^ Dansey,  6055-7  ; Wethered,  5631-2  ; Court,  6337-8.  ® Seventh 

Annual  Report  Poor  Law  Commissioners,  1841,  p.  42  (53).  ^ Bagenal,  7408. 

3 Ihid.,  6920.  9 Ibid.,  6933.  Thompson,  22645.  Ibid.,  22888. 


PART  IV.— Chapter  1. 


128  HISTORICAL  DEVELOPMENT  AND  PRESENT  CONDITION  OF  THE 
VARIOUS  BRANCHES  OF  THE  POOR  LAW. 

34.  Of  recent  years  Inspectors  have  received  no  general  instructions 
from  the  Local  Government  Board,  either  upon  taking  up  their  work  or 
subsequently.^  Each  is  left  within  certain  limits  to  act  for  himself, 
and  as  they  seldom  meet  for  conference,^  it  is  not  to  be  expected 
that  they  are  working  on  entirely  the  same  lines  in  their  different  dis- 
tricts. They  are  appointed  by  the  President  of  the  Local  Government 
Board,  no  special  qualifications  being  laid  down  ; ^ but  in  recent  years  it 
has  been  the  practice  to  appoint  men  who  have  had  some  Poor  Law 
experience  either  as  members  of  Boards  of  Guardians,  Assistant  In- 
spectors, or  permanent  officials  of  the  Local  Government  Board. ^ 

35.  We  think  that  definite  qualifications  should  be  laid  down.  Persons 
who  are  appointed  Inspectors  should  have  studied  the  history  of  the 
Poor  Law  and  the  causes  of  pauperism,  and  should,  during  a period  of 
probationary  work,  have  given  evidence  of  practical  administrative 
ability.  Prior  to  their  appointment  as  Inspectors,  they  should,  as  a rule, 
be  appointed  Assistant  Inspectors,  and  in  that  capacity  they  should  have 
opportunities  of  learning  the  character  of  the  administration  of  relief, 
both  legal  and  voluntary. 

36.  Scope  of  Local  Government  Board's  powers  and  limits  thereto. — 
It  will  be  gathered  from  the  foregoing  paragraphs,  that,  as  a result  of 
historical  developments,  there  are  vested  in  the  Local  Government  Board 
powers,  both  operative  and  latent,  of  a wide  and  far-reaching  character. 
Legally  speaking,  if  it  appeared  to  the  Board  to  be  expedient  for  recti- 
fying or  simplifying  the  areas  of  management,  or  generally,  for  the 
better  administration  of  the  relief  of  the  poor,  it  could,  in  its  administra- 
tive capacity,  dissolve  all  the  Unions  in  England  and  Wales  together 
with  their  Boards  of  Guardians,  and  reconstitute  the  Unions  into  areas 
many  times  larger  than  their  present  size,  thus  transforming  the  whole 
aspect  and  character  of  Poor  Law  administration  in  England.^  Legally 
speaking,  the  Board  could  transfer  to  the  Metropolitan  Asylums  Board 
the  whole  of  the  administration  of  indoor  relief  at  present  exercised  by 
London  Boards  of  Guardians,  or  again,  could  make  the  conditions  for 
granting  out-relief  to  destitute  able-bodied  men  so  stringent  as  to  abolish 
it  almost  entirely  or  so  lax  as  to  allow  of  abuses  similar  to  those  which 
obtained  before  1834.® 

37.  But,  in  practice,  these  drastic  powers  are  limited  by  two  efficient 
checks.  In  the  first  place,  there  is  the  political  check  of  the  House  of 
Commons.  The  President  of  the  Board  is  subject  to  the  control  of 
Parliament,  and  the  estimates  for  the  expenditure  of  the  Board  are  voted 
by  the  House  of  Commons,  often  after  sharp  criticisms  and  debate ; in 
some  cases  its  Orders  become  operative  only  when  confirmed  by  Parlia- 
ment ; the  Board  must  also  draw  up  an  Annual  Report  which  is  presented 
to  Parliament.'^  There  is  no  doubt,  therefore,  that  the  Board  must  be, 
and  is,  susceptible  to  the  changes  of  political  opinion  in  the  House  of 
Commons.® 

38.  The  second  check  on  the  power  of  the  Local  Government  Board  is 
the  inherent  unwillingness  of  Local  Authorities  to  accept  bureaucratic 
rule.  The  Board  has,  theoretically,  unlimited  power  to  prescribe  and 
to  prohibit ; but  the  duty  of  complying  with  these  prescriptions  and 

“Davy ,1607,  161771761-2,  1875^  Ibid,  1607  ; Lockwood,  13789-94.  » Davy, 

1608,  1764.  •*  Ibid,  1609,  1764  ; Long,  78553-4  ; Parliamentary  Return,  350, 

November  15th,  1906.  *7  & 8 Viet.,  cap.  101,  sec.  66.  39  & 40  Viet.,  cap.  61,  sec.  11. 

Vide  also  Adrian,  38-41,  523-4.  M & 5 Will.  IV.,  cap.  76,  sec.  52.  ^ lO  & 11  Viet., 
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prohibitions  falls,  not  on  paid  officials  of  the  Central  Authority,  but  on 
a Local  Authority.^  Moreover,  these  Local  Authorities  have,  by  law,  a 
very  large  discretion  with  which  even  the  Board  is  unable  to  interfere.^ 
This  discretion  may  be  exercised  in  a sense  Hostile  to  the  policy  of  the 
Board,  and  yet  in  such  a way  as  to  make  it  difficult  to  prove  legal  con- 
travention of  particular  Regulations. 

39.  In  considering  the  enforcement  upon  Guardians  of  penalties  for 
disobedience,  it  must  not  be  forgotten  that  the  persons  to  be  punished 
are  more  or  less  free  agents,  upon  whom  alone  the  Local  Government 
Board  will  in  future  have  to  rely  for  the  carrying  out  of  its  wishes  and 
its  policy. 

40.  It  is  clear  therefore  that,  though  a large  responsibility  for  good 
administration  rests  upon  the  Central  Authority,  and  is  recognized  by 
it,  its  powers  for  enforcing  good  administration  are  limited.  If  a Board 
of  Guardians  neglects  or  refuses  to  obey  its  advice  or  even  its  instruc- 
tions, it  is  often  the  case  that  “ the  only  means  of  enforcing  them  is  by 
mandamus,  which  is  a process  only  to  be  resorted  to  in  matters  of 
moment  and  is  useless  for  everyday  administration.”  ^ 

41.  Hence,  despite  the  unquestioned  legal  powers  of  the  Central 
Authority,  in  practice  it  finds  itself  in  a position  where  its  powers  of 
prohibition  are  great  but  its  powers  of  initiation  small.  As  Miss  Sellers 
has  said  : — “ The  Local  Government  Board  . . . although  it  can  restrain 
them  [the  Local  Authorities]  from  acting,  is  in  practice  . . . powerless 
to  force  them  to  act.  It  has  no  effective  machinery  indeed  through 
which  it  can  . . . force  them  to  do  anything  they  are  determined  not 
to  do.” 

In  Scotland  the  Poor  Law  Act  of  1845,  enacts  that  if  a Parish  Council 
“ shall  refuse  or  neglect  to  do  what  is  herein  or  otherwise  by  law  re- 
quired of  them,  or  in  case  any  obstruction  shall  arise  in  the  execution  of 
this  Act,  it  shall  be  lawful  for  [the  Local  Government  Board]  to  apply 
by  summary  petition  to  the  Court  of  Session  . . . which  Court,  . . . 
are  hereby  authorised  and  directed  in  such  case  to  do  therein  as  to  such 
Court,  . . . shall  seem  just  and  necessary.”  ® 

In  Ireland  the  Local  Government  Board  can  supersede  a Board  of 
Guardians  which  is  not  carrying  out  its  duties  properly.® 

42.  But  in  England  such  an  end  could  be  attained  only  by  the  indirect 
method  of  dissolving  a Union  and  reconstituting  it.'^  The  want  of  direct 
power  has  been  most  felt  in  connection  with  the  institutions  of  the 
Guardians.  The  Local  Government  Board  can  close  a building  as  being 
unsatisfactory,  but  cannot  enforce  the  building  of  an  institution.®  Mr. 
Baldwyn  Fleming  considers  that  “ The  Board  should  have  much  greater 
practical  power  to  require  obviously  proper  work  to  be  carried  out  . , . 
The  Board  should  be  able  to  order  such  things  to  be  done,  and  to  do  them 
and  recover  the  cost  from  the  Guardians  if  they  refuse  to  act.”  ^ 

43.  Under  such  circumstances,  as  those  above  mentioned,  supervision 
of  one  authority  by  another,  especially  when  the  inspected  authority  has 
independent  and.  executive  duties  of  its  own  to  discharge,  is  a task  which 
can  be  satisfactorily  carried  out  only  by  the  exhibition  of  personal 
qualities  which  cannot  be  provided  by  regulation.  The  Poor  Law 

^ Davy,  2041.  ^ Prestoii-Thomas,  4575  ; Bagenal,  7324-6.  ^ Fleming,  Vol.  L, 

App.  xix.  (A)  (18)  ; Adrian,  718-22.  Sellers,  Vol,  IX.,  App.  Ixxxii,  (1)  ; Vide  also 
Davy,  1946-7.  ^ Poor  Law  [Scotland]  Act,  8 & 9 Viet.,  cap.  83,  sec.  87.  1 & 2 

Viet.,  cap.  56,  sec.  26  ; 10  Viet.  cap.  31,  sec.  18.  ^ Davy,  1705-6.  ® Ibid.,  1704. 

^ Fleming,  Vol.  I,,  App.  xix,  (a)  (18). 
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Inspectors  and  the  Department  they  represent  have  been  very  successful 
in  securing  the  good  will  of  the  majority  of  those  whom  they  supervise 
and  inspect,  and,  thanks  to  this  good  will,  they  have  succeeded  in  get- 
ting changes  and  improvements  effected,  which  otherwise  would  not 
have  been  carried  through.^ 

44.  Moreover,  in  larger  matters  the  Local  Authorities  appear  to  have 
confidence  in  the  control  of  the  Central  Department  and  display  a wil- 
lingness to  increase  rather  than  diminish  such  control.  Mr.  Brown, 
President  of  the  Poor  Law  Unions  Association  says  : — “ The  Guardians 
throughout  the  country  have  practically  unquestioned  confidence  ” in 
the  management  of  the  Central  Authority  in  all  matters  of  discipline.^ 
Mr.  Booker  is  of  opinion  that  in  large  affairs  the  control  is  very  judi- 
cious.^ Mr.  Cleaver  says  that  “ The  supervision  ...  by  the  Local 
Government  Board  ...  is  productive  of  much  good  ; ...  it  should  be 
retained  and,  with  the  exception  of  the  few  minor  matters,  should  be 
increased.”  ^ Mr.  Prescott  would  allow  and  welcome  an  increase  of  the 
central  influence  of  the  Local  Government  Board  in  order  to  secure 
uniformity.^ 

45.  On  the  other  hand,  there  are  many  matters  on  which  the  control 
of  the  Board  gives  rise  to  irritation  on  the  part  of  Local  Authorities, 
who  are  apt  both  to  resent  what  they  consider  interference,  and  to 
blame  the  Central  Authority  if  anything  goes  wrong.®  It  is  thought 
that  this  question  of  control  on  minor  points,  as  distinguished  from 
general  policy,  might  be  much  simplified,  and  friction  diminished,  by 
devolving  some  of  the  responsibility  on  a new  Authority.  Thus 
Mr.  Jenner-Fust  says  : — 

“ I am  in  hopes  that  if  the  extension  of  areas  should  take  place,  such  as  I venture 
to  suggest,  the  minute  control  which  is  now  exercised  by  the  Local  Government 
Board  would,  to  a great  extent,  disappear.  You  would  not  require  the  detailed 
duties  to  be  so  minutely  laid  down  as  they  are  in  the  Consolidated  Order.^  . . . 
There  would  be  the  new  centre  for  local  administration  as  between  the  Local 
Government  Board  and  the  Guardians,  and  to  that  all  these  questions  would  go  ? — 
I think  to  a certain  extent  they  would.  As  to  the  control  of  officers,  for  instance, 
you  would  not  require  a county  Board  of  Guardians  to  submit  every  appointment 
for  approval  to  the  Local  Government  Board.”  ® 

46.  But  apart  from  the  complaint  of  over-control  as  regards  details,  the 
cry  from  many  parts  of  the  country  seems  to  be  not  for  less,  but  for 
more  and  clearer  guidance  on  questions  of  principle  from  the  Central 
Authority.  Amongst  the  recommendations  received  by  the  Commission 
from  Boards  of  Guardians  are  a considerable  number  to  the  effect  that 
the  Local  Government  Board  should  do  more  to  lay  down  general  prin- 
ciples for  the  guidance  of  Guardians.  Representative  Boards  and  Chair- 
men of  Boards  of  Guardians  say  that  “ the  policy  of  the  Poor  Law  is  not 
at  present  defined  with  sufficient  clearness,  and  an  authoritative  state- 
ment of  its  general  principles  is  urgently  called  for,  as  the  basis  of  all 
subsidiary  reform.”  ^ Canon  Bury  thinks  that  experience  is  large  enough 
to  authorise  the  Local  Government  Board  to  state  a definite  policy.^® 

^ Davy,  1603  ; Brown,  24781-2;  Cleaver,  35887  (27);  Coulsoii,.  52687.  ^ Brown, 
25248.  ® Booker,  40998.  ^ Cleaver,  35886  (26).  ® Prescott,  *21812.  ® Fleming, 

Vol.  I.,  App.  xix.  (A)  (16-17);  Wilson,  40085  (25-26),  40149  ; Brown,  24741  (11); 
Beavaii,  Vol.  V.,  App.  xii.  (17a)  ; Williams,  45464  (22),  45679-82,  45695  ; Davis,  Vol. 
VII.,  App.  cx.  (9)  ; Morgan,  Vol.  VII.,  App.  cxxxvi.  (85)  ; Keeble,  Vol.  VII.,  App. 
clxxxiv.  (19);  Sharman,  74986  (2<7),  75074-5;  Affleck,  Vol.  V.,  App.  Ixiv.  (3),  (11); 
Booker,  40996-7  ; Manton,  43626  (35)  ; Tebb,  Vol.  V.,  App.  cxii.  (12).  " Jenner- 

Fust,  11089.  ® Jenner-Fust,  11090.  ® Vide  Appendix,  Representations  from 

Boards  and  Chairmen  of  Boards  of  Guardians,  p.  1.  Bury,  48102. 
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Mr.  Thomas  would  wish  general  principles  to  be  laid  down  in  a clearer 
way.^  Mr.  Everest  thinks  that : — “ with  . . . clear  orders  and  guidance 
from  the  Local  Government  Board  there  should  arise  a more  uniform  and 
intelligent  administration.”  ^ Miss  Sellers  is  of  the  opinion  that  the 
higher  Poor  Law  authority  should  be  strengthened  without  weakening  the 
sense  of  responsibility  of  the  Local  Authority.”  ^ Mr.  Willink  says  : — 
“ It  is  to  be  hoped  that  the  Central  Authority  would  be  able  through 
their  Inspectors  and  regulations  to  ensure  that  such  principles  as  might 
be  laid  down  from  time  to  time  were  clearly  understood.”  ^ Sir  William 
Chance  attributes  the  rise  of  pauperism  during  the  last  fifteen  years  to 
the  fact  that  “ no  definite  policy  or  guiding  principles  ” have  been  laid 
down  by  the  Local  Government  Board. ^ Miss  Mary  Clifford  thinks 
that  “ absence  of  directing  power  in  the  Local  Government  Board  ” is 
the  main  cause  of  the  present  defective  administration.® 

47.  Need  for  a more  direct  position  of  guidance  and  initiative. — 
We  strongly  endorse  the  opinion  that  it  is  desirable  for  the  Central 
Authority,  in  future,  to  assume  a more  direct  position  of  guidance  and 
initiative  in  regard  to  the  Local  Authorities.  There  are  various  methods 
(some  of  which  we  have  indicated)  by  which  this  increase  of  influence 
could  be  secured  ; first,  by  the  simplification  and  consolidation  of  the 
numerous  existing  Statutes  and  Orders ; second,  by  strengthening  the 
position  of  the  Board  and  its  Inspectors ; third,  by  increasing  the  num- 
ber and  efficiency  of  Inspectors  themselves,  so  that,  as  the  agents  of  the 
Central  Authority,  they  may  more  effectively  imprint  its  policy  upon 
the  local  administration  ; fourth,  by  giving  the  Board  power  to  withhold 
a part  or  the  whole  of  any  subvention  from  Imperial  sources  granted  in 
relief  of  local  rates,  unless  it  is  satisfied  with  the  administration  of  the 
services  towards  which  these  grants  go. 

48.  Parliamentary  influence  on  Poor  Law  policy. — We  shall 
amplify  these  suggestions  subsequently,  but  we  cannot  leave  this  part  of 
our  subject  without  pointing  out  that,  in  endeavouring  to  shape  a con- 
sistent policy  the  Board  has  been  greatly  hampered.  The  House  of 
Commons  has  recently  influenced  the  policy  of  the  Board,  not  so  much 
by  checking  its  action  as  by  altering  intermittently  and  in  detail  the  con- 
ditions under  which  the  Poor  Law  is  administered,  sometimes  with  little 
or  no  regard  to  what  may  be  termed  the  Poor  Law  side  of  the  question. 
The  Medical  Relief  Disqualification  Removal  Act,  the  Unemployed 
Workmen  Act,  the  Elementary  Education  (Provision  of  Meals)  Act,  the 
Education  (Administrative  Provisions)  Act,  and  the  Old  Age  Pensions 
Act,  have  all  radically  affected  the  conditions  under  which  Poor  Law 
relief  is  administered  throughout  the  country.  In  these  circumstances 
the  action  of  the  Board  is  strongly  influenced  by  the  changes  of  political 
opinion  reflected  in  the  House  of  Commons,  and  it  is  increasingly 
difficult  for  the  Board  to  pursue  a stable  and  continuous  policy. 

49.  Proposal  to  substitute  term  “ Public  Assistance  ” for  “ Poor 
Laiu.” — It  has  been  impressed  upon  us  in  the  course  of  our  inquiry  that 
the  name  Poor  Law  has  gathered  about  it  associations  of  harshness,  and 
still  more  of  hopelessness,  which  we  fear  might  seriously  obstruct  the 
reforms  which  we  desire  to  see  initiated.  We  are  aware  that  a mere  change 
of  name  will  not  prevent  the  old  associations  from  recurring,  if  it  does 

^ Thomas,  50103.  ^ Everest,  Vol.  VII.,  App.  cxv.  (9).  ^ Sellers,  VoL  IX., 

App.  Ixxxii  (7).  4 Willink,  Vol.  VII.,  App.  ccxi.  (26).  ^ Chance,  27059  (20a). 

6 Clifford,  Vol.  IX.,  App.  lx.  (4). 
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not  represent  an  essential  change  in  the  spirit  of  the  work.  But  in  our 
subsequent  criticism  and  recommendations  we  hope  to  show  the  way  to 
a system  of  help  which  will  be  better  expressed  by  the  title  of  Public 
Assistance  than  by  that  of  Poor  Law.  The  general  aim  will  remain,  as 
it  always  has  been,  the  independence  and  welfare  of  the  people,  but  as  a 
means  towards  that  end  we  desire  to  introduce  into  all  branches  of  the 
work  a spirit  of  efficiency  and  hopefulness.  We  think  that  this  object 
will  be  made  more  easy  of  attainment,  and  that  the  work  will  be  more 
accurately  described  by  a change  of  title.  Accordingly,  we  recom- 
mend that  the  Division  of  the  Local  Government  Board  which  has 
hitherto  dealt  with  “ the  Relief  of  the  Poor,”  should,  in  future,  be 
known  as  the  Public  Assistance  Division. 

Summary  of  Recommendations  and  Suggestions 
IN  Chapter  1. 

(1)  The  Poor  Laiv  Statutes  and  Orders  should  he  revised  in 
accordance  ivith  the  recommendations  %vhich  we  make  in  this  Report, 
and,  ivhere  necessary,  rep)ealed ; and  we  ivould  urge  that  the  work  of 
consolidation  and  revision  should  he  taken  in  hand  as  soon  as 
possible.  It  ivould  also  seem  desirable  that  there  should  he  some 
simple  hand-book  available,  such  as  that  issued  by  the  Scottish  Local 
Government  Board,  which  would  contain  a clear  code  of  Regula- 
tions and  statement  of  policy.  (10.) 

(2)  The  present  system  of  audit  should  be  maintained,  on  the 
understanding  that  persons  app^ointed  as  Auditors  should  be  experts, 
both  in  the  law  and  in  the  practice  of  the  Poor  Laiu,  and  should,  as 
a rule,  have  served,  in  the  first  instance,  as  Assistant  Auditors; 
Assistant  Auditors  should,  before  appointment,  be  required  to  show 
that  they  have  definite  qualifications  for  the  qwst,  both  by  reason  of 
their  knowledge  of  the  general  administration  of  the  Poor  Law  and 
by  reason  of  their  professional  ability  as  Accountants  ; and  as  a rule 
the  p)ossession  of  such  qualif  cations  should  be  tested  by  examination 
or  otherwise.  (18.) 

(3)  The  Audit  Staff  should  be  increased.  (19.) 

(4)  The  growers  of  the  Local  Government  Board  under  the  Local 
Authorities  {Expenses)  Act,  1887,  should  be  strictly  limited  to  sanc- 
tioning expenditure  after  it  has  been  incurred.  (24.) 

(5)  The  General  Inspectors  should  have  aff'orded  them  the  help>  of 
Assistant  Inspectors,  to  whom  they  might  depute  some  of  their  routine 
and  less  important  duties,  and  should  be  given  the  assistance  of 
exqyerts  when  needed.  (33.) 

(6)  Definite  qualifications  should  be  laid  doivn  for  the  office  'of 
Inspector,  and,  qorior  to  their  apqiointment  as  Inspectors,  they 
should,  as  a rule,  be  ap)pointed  Assistant  Inspectors,  and  in  that 
capacity  should  have  opportunities  of  learning  the  character  of  the 
administration  of  relief,  both  legal  and  voluntary.  (35.) 

(7)  The  Central  Authority  should  assume  a more  direct  pjosition 
of  guidance  and  initiative  in  regard  to  the  Local  Authorities.  (47.) 

(8)  The  Division  of  the  Local  Government  Board  ivhich  has  hitherto 
dealt  ivith  “ the  Relief  of  the  Poor  ” should  in  future  be  known  as 
the  Public  Assistance  Division.  (49.) 
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Chapter  2. 

THE  LOCAL  AUTHORITIES. 

50.  We  now  briefly  indicate  the  changes  in  the  local  Poor  Law  Autho- 
rities effected  by  the  Poor  Law  Amendment  Act,  1831,  and  by  subsequent 
legislation. 

51.  Prior  to  1834,  there  were  three  Local  Authorities  concerned  in  the 
administration  of  relief,  namely,  the  Overseers,  the  Magistrates,  and  the 
Vestry. 

52.  (1)  Overseers. — ’The  law  placed  the  entire  legal  responsibility  for 
the  assessment,  collection,  and  distribution  of  the  funds  for  poor  relief 
upon  the  unpaid  Overseers  of  the  parish,  or  upon  the  paid  Assistant 
Overseers  appointed  under  59  George  HI.,  cap.  12,  sec.  7,  to  execute  for 
a salary  some  or  all  of  the  duties  of  the  Overseers.^  The  Overseers  were 
appointed  annually  by  the  Magistrates,  and  upon  them  devolved,  except 
where  local  Acts  were  in  force,  the  entire  management  of  the  relief  of 
the  poor.^ 

53.  The  Overseers  were,  however,  subject  to  a dual  control.  On  the 
one  hand,  the  Magistrates  could  give  orders  determining  to  whom,  to 
what  extent,  and  in  what  way  poor  relief  should  be  given,  and  these 
orders  were  binding  on  the  Overseers  upon  pain  of  indictment.  On  the 
other  hand,  the  Overseers  were  bound  annually  to  submit  their  accounts 
to  the  Vestry,  and  where  a Select  Vestry  was  appointed,  they  were  also 
instructed  to  obey  the  directions  of  that  Vestry.^  But  the  Statutes 
provided  no  legal  method  of  enforcing  the  administrative  or  financial 
control  of  the  Vestry,^  and  in  many  cases  the  Overseers  or  Assistant 
Overseer  administered  the  Poor  Laws  without  any  supervision  whatever 
by  the  Vestry.^ 

54.  The  Vestries  could,  therefore,  exercise  no  effective  check  on  the 
Overseers,  except  with  the  acquiescence  of  those  officers,  but  as  a matter 
of  practice  it  appears  that,  in  most  cases,  the  Overseers  merged  their 
responsibility  in  that  of  the  Vestry,  with  whom  they  sat  and  whose 
practice  and  control  they  accepted.  So  that,  over  a great  part  of  Eng- 
land, without  any  express  legislative  sanction.  Vestries  in  fact  performed 
the  greater  part  of  the  work  now  done  by  Boards  of  Guardians.® 

55.  This^practical  supersession  of  the  Overseers  as  a Poor  Law  Autho- 
rity was  recognised  and  emphasised  by  the  Act  of  1834  and  later  Statutes, 
so  that  at  the  present  time  practically  the  only  functions  left  to  the 
Overseers  in  regard  to  the  relief  of  the  poor  are  these  : — 

(i)  They  make  out  and  submit  to  the  Assessment  Committee 
valuation  lists  upon  which  the  poor  rate  is  based,  and  in  some  cases 
they  can  appeal  or  object  in  respect  of  the  valuation  list  or  the  poor 
rate."^ 

(ii)  They  make  the  poor  rate  and  sign  and  submit  the  rate  books 
to  the  Magistrates  for  allowance,  and  afterwards  collect  the  rate.® 

(hi)  They  can  give  relief  in  kind  in  cases  of  sudden  and  urgent 
necessity.^ 

^ Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  p.  98.  ^ Ibid..,  p.  98.  ^ Ibid.., 
pp.  98-9.  •*  3 Will.  & Mary,  cap.  11,  Sec.  11  ; 9 Geo.  I.,  cap.  7,  Sec.  1 ; 59  Geo.  III.,  cap.  12, 
Sec.  1.  ® Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905.  Reports  from  Assis- 
tant Commissioners,  pp.  62,  70,  143,  147,  164-5,  167,  199,  365  and  367.  ® Ibid.,  p.  107. 
7 Adrian,  130,  673,  1192-3.  ^ Ibid.,  477-8.  ® Ibid.,  15,  714  ; Lockwood,  13930. 
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56.  The  first  and  second  of  these  functions  are  in  practice  almost 
everywhere  actually  performed  by  an  Assistant  Overseer,^  or  by  some 
other  authority,  except  as  regards  the  signing  of  the  rate  and  submitting 
it  to  the  Justices, — duties  which  are  purely  ministerial;  and  the  third, 
according  to  our  evidence,  is  hardly  ever  exercised,  and  then  badly 

57.  In  these  circumstances  it  is  questionable  whether,  so  far  as  the 
Poor  Law  is  concerned,  there  is  any  necessity  for  continuing  the  office 
of  Overseer  as  a separate  office.^  In  London  separate  Overseers  were 
abolished  by  the  London  Government  Act,  1899,  the  Borough  Councils 
being  made  the  Overseers  for  each  parish  in  the  Borough.^ 

58.  (2)  Magistrates. — The  abuses  arising  from  the  exercise  by  the 
Magistrates  of  their  Poor  Law  authority  have  been  fully  dealt  with  in 
Part  III. 

59.  The  Poor  Law  Amendment  Act  of  1834  swept  away  all  their 
separate  powers  of  ordering  relief  with  a few  trifiing  exceptions.  Under 
Section  27  of  the  Act,  they  were  empowered  to  order  out-relief  to  aged 

"^and  infirm  persons,^  and,  under  Section  54,  they  were  empowered  under 
certain  circumstances  to  order  relief  upon  sudden  and  urgent  necessity 
in  cases  where  the  Overseer  had  neglected  to  give  such  relief.®  Their 
power  of  visiting  and  reporting  on  the  state  of  workhouses  and,  in 
exceptional  cases,  ordering  relief  therein  was  also  retained : but  in  all 
our  evidence  we  have  come  upon  no  instance  of  the  exercise  of  either  of 
these  powers.  By  way  of  compensation  for  this  loss  of  authority.  Sec- 
tion 38  of  the  Act  definitely  recognised  the  Magistrates  as  the  local 
Poor  Law  Authority  until  the  new  Boards  of  Guardians  should  be 
elected,  and  provided  also  that  they  might,  if  they  wished,  act  as  ex-officio 
members  of  those  Boards.  It  was,  however,  expressly  enacted  that  no 
ex-officio  member  should  have  power  to  act  in  virtue  of  his  office  except 
as  a member,  and  at  a meeting  of  the  Board  of  Guardians.® 

60.  From  a superior  position  of  practically  unfettered  control  of  the 
Poor  Law  Authorities,  the  Magistrates  were  therefore  reduced  to  a status 
of  equality,  with  a number  of  popularly  elected  Guardians.  And  though, 
had  they  all  exercised  their  rights,  they  might  still  have  largely  or  even 
predominantly  influenced  Poor  Law  administration,  yet  there  is  evidence 
that,  at  any  rate  in  the  years  immediately  preceding  their  abolition  in 
1894,  the  ex-officio  Guardians,  by  the  irregularity  of  their  attendance,^ 
were  forfeiting  what  might  have  been,  and  in  many  cases  was,^®  a salu- 
tary influence  on  Boards  of  Guardians. 

61.  The  Magistrates  do  not  now  exercise  any  influence  upon  Poor  Law 
administration,  except  indirectly  in  the  exercise  of  their  judicial  func- 
tions, as  when  applications  are  made  before  them  either  for  enforcing 
contribution  orders  against  relatives,  or  for  enforcing  disciplinary  mea- 
sures against  paupers.  The  powers  mentioned  in  paragraph  59  may 
therefore  be  regarded  as  obsolete  and  should  be  abolished. 

62.  (3)  The  Vestry. — In  1834,  as  we  have  shown,  the  control  of  the 
Poor  Law  administration  was  in  most  parishes  practically  in  the  hands 
either  of  Open  or  of  Select  Vestries.  Open  Vestries,  it  is  said,  “ formed 
the  most  irresponsible  bodies  that  ever  were  entrusted  with  the  per- 

^ Harris,  Vol.  V.  ; App,  xxv.  (41).  ^ Bircham,  4964  ; Hall,  70652-7  ; Wethered, 

5885-6  ; Fleming,  9423  ; Stephens,  34642-5.  » Wilkes,  75346  (12),  75421-4  ; Harris, 

Vol.  V.,  App.  xxv.  (41)  ; Llewelyn,  49303  (28c)  ; Bircham,  4963.  62-63  Viet.,  cap.  14, 

Sec.  11.  *4  & 5 Will.  IV.,  cap.  76,  Sec.  27.  ®Sec.  54.  ^ 30  Geo.  HI., cap.  49,  Secs.  1-2. 
“4  & 5 Will.  IV.,  cap.  76,  Sec.  38.  ^ Copeman,  74488;  James,  48468.  ^"Fleming, 

9445  ; Kevill-Davies,  72726-9  ; Dorington,  Vol.  VII.,  App.  ocv.,  Stat.  6. 
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formance  of  public  duties,  or  the  distribution  of  public  money.”  ^ The 
Select  Vestries  were  undoubtedly  superior  to  open  vestries,  but  ‘‘they 
were  subject  to  the  same  corrupting  influences  and  equally  free  from 
responsibility.”  ^ 

63.  The  Royal  Commission  of  1832  was  strongly  impressed  by  the 
difficulties  attaching  to  the  distribution  of  relief  in  a small  district, 
where  distributors  and  recipients  were  near  neighbours,  and  pointed 
out ; — 

“ Where  the  administration  of  relief  is  brought  nearer  to  the  door  of  the  pauper, 
little  advantage  arises  from  increased  knowledge  on  the  part  of  the  distributors, 
and  great  evil  from  their  increased  liability  to  every  sort  of  pernicious  influence. 

It  brings  tradesmen  within  the  influence  of  their  customers,  small  farmers  within 
that  of  their  relations  and  connexions  and  not  unfrequently  of  those  who  have  been 
their  fellow  workmen,  and  exposes  the  wealthier  classes  to  solicitations  from  their 
own  dependents  for  extra  allowances,  which  might  be  meritoriously  and  usefully 
given  as  private  charity,  but  are  abuses  when  forced  from  the  public.  Under  such 
circumstances,  to  continue  outdoor  relief  is  to  continue  a relief  which  will  generally 
be  given  ignorantly  or  corruptly,  frequently  procured  by  fraud,  and  in  a large 
and  rapidly  increasing  proportion  of  cases  extorted  by  intimidation.”  ® 

64.  The  remedy  contemplated  by  the  Royal  Commission  was  the 
substitution  of  central  for  local  control.  “ It  has  been  strongly,  and 
we  think  conclusively,  urged,  that  all  local  discretionary  power  as  to 
relief  should  be  withdrawn ; ” ^ hence  their  recommendation  of  the 
appointment  of  a Central  Board  to  control  local  administration,^  and 
of  the  abolition  of  partial  relief  to  the  able-bodied.®  The  new  bodies 
which  were  to  administer  relief  locally  under  strong  central  control, 
and,  within  these  definite  limitations,  were  Boards  of  unpaid  Guardians, 
possessing  a property  qualification  prescribed  by  the  Central  Authority 
elected  by  and  representing  the  various  parishes  which  were  formed 
into  a Union.  To  these  elected  Guardians  were  added  (until  1894)  as 
ex-officio  members  the  local  Justices  of  the  Peace, and  in  London,  in 
1867,  certain  members  nominated  by  the  Central  Authority.®  The  new 
authorities  were  formed,  not  at  once  but  gradually  all  over  the  country, 
the  chief  resistance  coming  from  a few  of  those  places  where  Unions 
had  already  been  formed  under  Gilbert’s  Act,®  and  where  the  consent  of 
a majority  of  the  Guardians  had  to  be  obtained  to  a dissolution.  These 
Guardians  were  paid  from  £5  to  £20  for  their  attendance  at  their 
monthly  meetings,^®  and  some  of  them  succeeded  in  prolonging  the 
existence  of  their  Boards  until  1868,  when  power  was  obtained  by  the 
Central  Authority  to  dissolve  them  without  their  consent. 

65.  The  constitution  of  the  new  and  unpaid  Boards  of  Guardians 
remained  unaltered  until  1894,  when  the  Local  Government  Act  put  an..-.^ 
end  to  all  property  qualification  for  the  office  of  Guardians,  and  abolished 
ex-officio  and  nominated  Guardians.^®  At  the  same  time  every  Board 
of  Guardians  was  given  the  power  of  co-opting  a limited  number  of 
members  from  outside  their  own  body.^®  The  Act  did  not  deal  in  the 
same  way  with  urban  and  rural  areas  as  regards  the  election  of  persons 
as  Guardians ; inasmuch  as  in  urban  districts  Guardians  continue  to  be 
elected  ad  hoc,  and  practically  for  Poor  Law  purposes  only  ; while  in 

^Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  p.  108.  ^ Ibid.,  p.  115. 

® Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  pp.  276-7. 

279.  5 297.  « Ibid.,  p.  262.  7 4 & 5 will.  IV.,  cap.  76,  Sec.  38.  « 30  & 

31  Viet.,  cap.  6,  Sec.  11.  ®22  Geo.  III.,  cap  83.  Vide  Memo  by  Professor  Smart 

“ The  Poor  Law  Commissioners,  1834-1847,”  p.  19.  Twenty-First  Annual  Report  of 
the  Poor  Law  Board,  4197,  1869,  p.  22.  ^^56  & 57  Viet.,  cap.  73,  Sec.  20.  Ibid., 

Sec.  20  (8). 
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rural  districts  they  are  elected  primarily  as  District  Councillors,  and 
Poor  Law  business  constitutes  only  a part  of  their  work.^ 

66.  Changes  effected  by  Act  of  1894. — The  Act  of  1894  thus  effected 
three  most  important  changes  in  the  principles  upon  which  the  Local 
Authority  was  constituted.  First ; it  swept  away  the  ex-officio  Guar- 
dians in  almost  all  Unions,  and  deprived  the  Local  Government  Board 
of  its  powers  of  nomination.  Second ; whereas  from  1872  to  1894 
Boards  of  Guardians  had  been  in  rural  Unions  the  Sanitary  Authority, 
by  the  Act  of  1894  the  Rural  District  Council  (to  which  the  powers  of 
the  Sanitary  Authority  were  transferred)  became  ipso  facto  the  Board 
of  Guardians.  Third ; the  Act,  by  adopting  the  principle  of  co-option, 
recognised  the  possibility  of  improving  local  administration  by  selecting 
for  that  work  persons  other  than  those  directly  elected. 

67.  Failure  of  co-option. — Unfortunately,  the  Boards  of  Guardians 
do  not  appear  as  a rule  to  have  been  anxious  to  avail  themselves  of  the 
privilege  of  strengthening  their  personnel  by  co-option.^  Even  after 
fourteen  years’  existence  of  the  right,  it  was  in  1908  only  exercised  at 
all  by  218  out  of  643  Boards,  and  in  none  of  these  cases  was  the  right 
used  to  the  full  extent.  The  general  law  permits  each  Board  to  choose 
its  Chairman,  its  Vice-Chairman,  and  two  members  from  outside  its  own 
body  ; but  in  1908  apparently  ® — 

only  16  Boards  co-opted  3 members  each 
only  120  ,,  ,,  2 ,,  each 

and  only  82  ,,  1 ,,  each 

68.  Thus,  in  all  England  and  Wales,  there  were  only  370  instead  of  a 
possible  2,572  co-opted  members,  and  on  425  Boards  there  were  no 
co-opted  members  at  all : moreover  the  number  of  Boards  failing  to 
exercise  the  right  of  co-option  is  apparently  increasing  rather  than 
diminishing,  and  it  is  interesting  to  note  that  this  increase  is  entirely 
accounted  for  by  the  rural  and  mainly  rural  Unions,  where  indirect 
election  prevails.^ 

69.  The  principle  of  voluntary  co-option  seems  therefore  to  have 
failed  ; and  this  failure  is  the  more  to  be  regretted  in  view  of  the 
evidence  we  have  received  as  to  the  value  of  the  co-opted  Guardians.^ 

70.  From  the  very  first  no  doubt  the  newly-constituted  Boards  were 
a great  improvement  over  the  old  Open  Vestries.  But  it  does  not 
appear  that  the  evils  pointed  out  by  the  Royal  Commission  of  1832  in 
this  regard  have  been  adequately  or  permanently  met  by  the  remedies 
they  proposed.  The  parish  still  preserves  its  peculiar  relation  to  the 
Guardians  whom  it  elects  to  represent  it  on  the  Union  Board,  with 
much  the  same  consequences  as  before  1832.  It  is  found  that  in  many 
places  Guardians  are  still  interested  chiefly  in  administering  relief  to 
their  near  neighbours,®  while  the  publicity  given  to  their  work  by  means 
of  newspaper  reports  makes  them  even  more  liable  to  undue  pressure  from 
their  constituents.'^  Electioneering  literature  shows  how  easy  it  is  to 
fall  into  the  dangerous  practice  of  courting  popularity  by  promises  of 
relief  on  easy  terms.  We  may  call  attention  in  this  connection  to  the 
handbill  issued  by  certain  candidates  in  Huddersfield  in  1901,  which 

1 56  & 57  Viet.,  cap.  73,  Sec.  24.  73470-2  ; Kemp,  46816  ; Read,  76047-8  ; 

Bagenal,  Vol.  I.,  App.  xv.  (a)(87).  ® Statistical  Appendix,  Part  X.  Local  Government 

Directories,  1906,  1907,  1908.  ® Preston-Thomas,  4348-9;  Fawkes,  43973-4  ; Dodd, 

47403  ; Fleming,  9019  ; Joseph,  69393-4  ; Grey,  15582.  ® Joseph,  69368-72  ; Jenner- 

Fust,  10957  ; Armstrong,  Vol.  Y.,  App.  Ixvii.  (9)  ; Visits  : Urban  39.  'Fawkes,  43979. 
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was  “ followed  by  a distinct  deterioration  in  administration  ” ^ ; and  to 
the  collection  of  election  addresses  in  Mr.  Bagenal’s  last  report  to  the 
Local  Government  Board. ^ 

71.  Divergencies  in  administration. — If  the  establishment  of  central 
control  had  resulted,  as  the  Royal  Commission  of  1832  desired,  in  with- 
drawing “ all  local  discretionary  power  as  to  relief,”  ^ such  electioneering 
promises  would  be  futile  ; but  a study  of  the  relief  given  in  different 
Unions  shows  how  great  a discretionary  power  is  still  exercised  by 
local  administrators,^  and,  undoubtedly,  the  wideness  of  that  power 
does  make  it  possible  for  an  elected  Guardian  to  fulfil  to  some  extent 
his  election  pledges.  The  class  of  applicants  who  have  no  chance  of 
receiving  outdoor  relief  in  one  Union  may  get  it  easily  and  as  a matter 
of  course  in  another.^  In  one  Union  out-relief  will  not  be  granted 
unless  the  applicants  have  sufficient  independent  means  to  pay  their 
rent,®  while  in  another  Union  the  very  fact  of  earning  or  possessing 
any  independent  resources  will  be  considered  a bar  to  relief.'^  Some 
Guardians  will  not  relieve  the  sick  dependents  of  an  able-bodied  man 
at  all  unless  the  man  himself  comes  into  the  workhouse,®  while  other 
Guardians  make  no  effort  whatever  to  exclude  even  the  well-to-do 
classes  from  receiving  gratuitously  both  indoor^  and  outdoor^®  medical 
relief.  Innumerable  instances  of  the  existing  lack  of  uniformity  will 
be  found  throughout  our  evidence,  and  this  diversity  applies  to  every 
form  of  relief  and  to  every  class  of  applicant.  In  no  case  is  the  varying 
interpretation  placed  on  the  claim  to  relief  better  illustrated  than  in  the 
case  of  the  widow.  In  one  part  of  the  country  a widow  with  one  child 
would  get  no  relief  whatever  unless  she  came  into  the  workhouse,^^  in 
another  part  of  the  country  she  would,  indeed,  get  out-relief,  but  nothing 
for  herself,  and  only  6d.  and  two  loaves  per  week  for  her  child, in  a 
third  district  she  would  get  as  much  as  5s.  for  herself,  and  4s.  for  her 
child, and  in  a fourth  district  she  would  get  relief  only  if  she  consented 
to  part  with  her  child  and  send  it  into  a Poor  Law  school. Or  again, 
in  one  Union  outdoor  medical  relief  may  be  freely  given  to  all  appli- 
cants without  any  inquiry  as  to  means,^®  whilst  in  another  Union  it  is 
refused  to  all  persons  unless  they  are  in  receipt  of  ordinary  outdoor 
relief.^® 

72.  While  we  fully  appreciate  the  advisability  of  allowing  a certain 
elasticity  in  the  treatment  even  of  the  same  class  of  cases,  it  cannot, 
in  our  opinion,  be  justiffable  that  the  divergence  should  involve  so  great 
a curtailment  or  extension  of  the  privileges  of  paupers,  far  less  that  it 
should  amount  to  an  actual  denial  of  the  right  to  relief.  The  same 
divergence  of  practice  is  shown  throughout  the  statistics  of  pauperism. 
If,  for  example,  we  take  the  proportion  of  indoor  paupers  to  outdoor 
paupers  as  affording  some  criterion  of  policy,  we  find  it  varying  on  1st 
January  1908,  between  the  ratios  of  1,427  to  100  in  the  Whitechapel 
Union,  and  4 to  100  in  the  Union  of  Newcastle-in-Emlyn  (Cardigan). 

* Bagenal,  6885-6,  6889.  ^Thirty-Sixth  Annual  Report,  Local  Government  Board 
[Cd.  3665],  1907,  p.  339.  ^ Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  p.  279. 

“ Davy,  2184  ; Preston-Thomas,  4575  ; Bagenal,  7324-6.  " Wallace,  77095-103.  ® Grey, 

15566.  ^Visits:  Rural  89.  ^ Dr.  McYail’s  Report,  p.  59.  ® Court,  6604;  Dr.  McVail’s 

Report,  pp.  43,  50,  147.  Ihid.,  pp.  122-3.  Heale,  69184  ; Visits  : Urban  39,  Rural, 
56,  57,  8i.  Brown,  75936.  Bagenal,  Vol.  I.,  App.  xv.  (O),  (20).  Thorburn,  35692 
(64).  Battersby,  28904  ; Baton,  50304  ; Downes,  23013  ; Dr.  McVail’s  Report,  p.  144. 

Emberton,  71420-1.  Pauperism,  England  and  Wales,  Half-yearly  Statement,  1st  Janu- 
ary, 1908,  H.C.  130  of  1908. 
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Similarly  in  regard  to  expenditure,  the  cost  of  in-maintenance  per  in- 
door pauper  varied  in  1904-5  from  £6  6s.  Od.  in  Longtown  (Cumberland), 
to  £26  9s.  Od.  in  West  Hampnett  (Sussex),  and  the  cost  of  out-relief 
per  outdoor  pauper  varied  in  the  same  year  from  £1  5s.  Od.  in  St.  George- 
in-the-East,  to  £12  18s.  Od.  in  the  City  of  London.^ 

73.  Lack  of  popular  interest  in  Guardians'  elections. — In  the 
absence  of  special  electioneering  appeals  such  as  those  above  referred  to, 
the  interest  shown  in  Guardians’  elections  is  remarkably  small. ^ Mr. 
Lockwood,  in  his  evidence,  gives  a return  showing  the  percentage  of 
voters  who  took  the  trouble  to  record  their  votes  in  certain  districts  in 
London  in  1904;  in  one  ward  it  fell  as  low  as  13*3  per  cent.^  The 
Chairman  of  the  West  Ham  Board  of  Guardians  thinks  that  about  10 
or  12  per  cent,  vote  at  the  elections.^  Mr.  Lewis,  of  Stepney,  says  : 
“ Very  little  interest  is  taken  in  the  proceedings  of  the  existing  Boards. 
The  number  of  persons  voting  at  Guardians’  elections  is  small,  and  the 
Guardians  are  not  subject  to  any  effective  public  criticism.”  ® The  fol- 
lowing figures  compiled  by  the  London  County  Council  confirm  statis- 


tically  these  witnesses’  opinions  as  to 

the  apathy  of  the 

electorate  at 

the  elections  of  Metropolitan  Guardians.® 
Proportion  of  electorate  voting  at — 

Year,  per  cent. 

Parliamentary  Election 

- 

- 1906 

78-3 

County  Council  ,, 

- 

- 1907 

55-5 

Borough  ,,  ,, 

- 

- 1906 

48-2 

Guardians’  - „ 

- 

- 1907 

28T 

74.  Similar  conditions  seem  to  prevail  in  other  parts  of  the  country. 
The  Chairman  of  the  Staffordshire  Chamber  of  Agriculture  thinks  that 
about  a quarter  of  the  electors  vote,  and  those  vote  who  pay  the  least 
amount  of  rates.*^  This  general  indifference  to  Poor  Law  elections  may 
sometimes  result  in  a good  Board  being  elected  and  maintained  in  office, 
when  both  the  few  who  do  vote  and  the  candidates  are  persons  genuinely 
interested  in  Poor  Law  administration.  But  it  has  the  marked  disadvan- 
tage that  the  constituency  is  always  open  to  capture  by  any  party  which 
is  prepared  to  throw  a little  energy  into  the  matter ; and  the  whole 
policy  of  a Board  may  be  reversed  by  a single  election.®  It  often  happens 
that  candidates  are  “ run  ” by  the  different  political  associations  of  the 
district,®  sometimes  with  no  other  object  than  to  try  the  relative  strength 
of  the  political  parties.^®  Moreover,  occasionally,  a whole  Board  of 
Guardians  may  be  turned  out  on  grounds  wholly  unconnected  with  Poor 
Law,  e.g.,  a question  connected  with  the  Vaccination  Laws.^^  In  Poor 
Law  administration  this  liability  to  change  is  peculiarly  disastrous.  It 
is  only  by  experience  that  Guardians  learn  wisdom  in  administration, 
and  to  have  a new  set  of  Guardians  every  three  years  means  that  both 
the  poor  and  the  ratepayers  suffer  from  the  constantly  renewed  mistakes 
of  inexperienced  administrators,  and  that  the  best  class  of  officials  are 
discouraged.  It  is  unfortunate,  we  think,  that  advantage  appears  to 
have  been  so  generally  taken  of  the  provision  in  Section  20  (6)  of  the 
Local  Government  Act,  1894,  under  which  County  Councils  may  direct 

^ Appendix,  Yol.  xii,  Tables  prepared  by  Mr.  Booth.  ^ Wethered,  5601  ; Bagenal, 
7182  ; Davy,  2060-1.  ^ Lockwood,  14043.  ^ Paul,  21198.  ^ Lewis,  21993,  2(c)  22014. 

® London  County  Council,  “ London  Statistics,’’  Yol.  xviii,  1907-8,  p.  27.  ^ Kendrick, 

22454.  » Morris,  16760.  « Ford,  39775  (49),  39799  ; Grey,  15600  ; Baines,  39611-2  ; 

Dodd,  47229-30.  Lewis,  22014  ; Davy,  2061.  Davy,  2067. 
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that  the  whole  of  the  Guardians  of  a Union  shall  retire  together  in 
every  third  year  instead  of  one-third  retiring  annually. 

One  Guardian  states  : — 

“ I have  now  been  a Guardian  for  twelve  years,  and  have  been  through  four 
triennial  elections.  In  my  opinion,  each  of  the  four  Boards  elected  has  been  less 
good  than  the  last.  The  men  on  it  are  proposed  and  elected  without,  as  it  seems  to 
me,  the  slightest  regard  to  whether  they  are  fitted  for  the  position  and  work  of  a 
Guardian.  They  are  chosen  and  elected  (often  avowedly  so)  in  order  to  try  the 
strength  of  the  political  party  to  which  they  belong,  and  to  many  of  them  one 
cannot  help  thinking  that  the  chief  idea  in  being  a Guardian  is  that  it  brings  some 
notoriety,  and  may  be  the  first  step  towards  a seat  in  the  City  Council — a sort  of 
practising  ground  for  it.  Every  three  years  our  whole  Board  goes  out,  and  only 
about  one-third  returns.  The  new  two-thirds  come  totally  ignorant  of  everything 
to  do  with  Poor  Law,  not  content  to  wait  to  learn,  not  even  waiting  to  understand 
what  is  going  on  in  their  particular  Union,  much  less  what  has  been  the  history  of 
the  Poor  Law,  and  of  pauperism,  for  some  years  and  centuries.”  ^ 

Strikingly  similar  evidence  comes  from  another  town  : — 

“ Many  men  simply  become  Guardians  as  a stepping-stone  to  the  Town  Council ; 
they  wish  to  gain  confidence  in  speaking,  and  use  the  Board  room  as  a practising 
ground.  . . . They  are  often  ignorant  and  indifferent,  and  stand  for  other 

reasons  than  their  knowledge  of  or  interest  in  the  poor.”  ^ 

75.  Defects  in  administration  and  some  of  their  causes. — The  lack 
of  continuity  caused  by  recurrent  elections  is  a sufficiently  grave  evil, 
but  there  are  defects  in  administration  which  call  still  more  urgently  for 
reform.  We  have  been  strongly  impressed  by  the  need  for  an  improve- 
ment in  the  treatment  of  cases,  from  the  points  of  view  of  discrimina- 
tion, of  adequacy,  and  of  impartiality.  We  attach  great  importance  to 
our  own  visits  to  the  recipients  of  out-relief  in  all  parts  of  the  kingdom, 
both  urban  and  rural ; and,  while  fully  recognising  the  respectability  and 
merits  of  many  of  the  recipients,  we  cannot  fail  to  call  attention  to  the 
many  cases  in  which  the  allowances  made  by  the  Guardians  are  helping 
to  perpetuate  social  and  moral  conditions  of  the  worst  type.  (Vide 
Chapter  6,  Outdoor  Relief.)  Even  when  the  relief  is  given  to  the  right 
people,  it  is  too  often  inadequate  in  amount  and  ill  adapted  to  the  particu- 
lar needs  of  the  case.  We  have  also  attended  many  Board  meetings  and 
Relief  Committees,  and  have  found  in  our  experience  quite  enough  to 
account  for  the  bad  work  which  is  being  done  in  some  places.  We  have 
been  present  at  meetings  where  the  treatment  of  cases  has  obviously 
been  affected  by  the  presence  of  members  who  were  house  agents  or 
owners  of  slum  property ; ^ on  other  Boards  the  publican  interest  is 
strong  ^ (on  one  Board  no  less  than  seven  out  of  thirty -five  members  are 
publicans^),  and  publicans  have  been  heard  to  insist  on  out-relief  being 
given  to  habitues  of  their  houses.®  More  generally,  the  evil  is  attributed 
to  ignorance  and  indifference,  combined  with  the  fallacious  hope  of 
keeping  the  rates  down  by  a minimum  dole  of  out-relief. 

76.  It  frequently  happens  also  that  the  conduct  of  business  is  such  as 
to  make  the  proper  administration  of  relief  impossible.  Committees  of 
our  number  report  as  follows  : — 

“We  attended  a meeting  of  the  Board.  . . . The  relieving  officers  and  the 
chairman  stated  the  cases  so  confusedly  and  so  incompletely  that  it  was  almost 
impossible  to  form  any  opinion  as  to  the  methods  on  which  out-relief  is  distributed, 
but  we  gathered  that  each  Guardian  decided  whether  relief  should  be  given  to  the 
applicants  from  the  parish  which  he  represented.  The  relieving  officer  was  not 
consulted,  nor  was  his  statement  of  facts  considered.”  ^ 

^ Baines,  39541  (18-21).  ^ Pease,  Vol.  V.,  Appendix  ci.  13  ; Vide  also  Mee,  Vol.  IV., 

App.  Ixxxviii.  (85).  ^Visits  ; Urban  18,  43.  ‘‘  Visits:  Rural  65.  ^ Chadwick,  47014  (4). 

® Visits  : Rural  65.  ^ Visits  : Rural  72. 
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“We  attended  a meeting  of  the  Board.  There  was  a large  number  of  Guardians 
present,  and  the  proceedings  were  not  very  orderly  ; the  relieving  officer,  a talka- 
tive, masterful  man,  practically  decided  most  of  the  cases  in  conjunction  with  the 
Guardian  of  the  parish  in  question.  The  clerk  seemed  to  be  a nonentity,  and  was 
seldom  in  evidence.  Most  of  the  Guardians  took  part  in  the  proceedings,  but  as 
they  all  talked  together  it  was  difficult  to  judge  what  passed.  There  was  practically 
no  enquiry  as  to  the  resources  of  the  applicant,  and  with  the  old  people  the  amount 
of  relief  was  determined  solely  by  their  age.”  ^ 

“We  found  a very  large  meeting  of  the  Guardians, the  reason,  as  it 

appeared  later,  being  that  the  election  of  a chaplain  was  on  the  agenda  paper.  It  is 
difficult  to  say  anything  in  praise  of  the  method  of  conducting  business,  the  chair- 
man was  totally  ignorant  of  the  procedure  of  a public  meeting,  the  clerk  self- 
assertive,  ignorant  and  copious.  . . . The  election  over,  the  Guardians  streamed 
out  of  the  Board  room  and  the  relief  cases  were  taken.  For  this  purpose,  the 
remnant  of  the  Board  divided  into  two  committees,  one  at  either  end  of  a small 
Board  room,  result,  such  a babel  that  it  was  difficult  to  hear,  and  impossible  to 
estimate  the  merits  of  the  applicants.”^ 

“We  visited  and  attended  two  Relief  Committees.  At  the  first  there  were  five 
Guardians  present,  of  whom  one  was  a lady.  Relief  was  distributed  without  prin- 
ciple or  knowledge  of  the  facts.  The  Guardians  paid  little  or  no  attention  to  the 
officer’s  report,  indeed  sometimes  they  began  to  discuss  the  amount  of  relief  before 
he  had  completed  his  statement  of  the  facts.  . . . The  chairman  seemed  weak  and 
incompetent,  without  backbone,  afraid  of  the  members  of  the  Independent  Labour 
Party,  of  whom  two  were  present.”  ^ 

“ A large  number  of  Guardians  were  present,  and  they  seemed  to  us  noisy  in 
their  proceedings  and  rough  in  their  handling  of  the  applicants.”  ^ 

“ We  were  present  at  the  Relief  Committees.  These  are  four  in  number.  ...  It 
is  not  easy  to  convey  any  idea  of  their  inefficiency.  Throe  of  them  were  held  in  close 
proximity — the  shouting  of  the  relieving  officers,  the  banging  of  doors,  made  the 
scene  a pandemonium.  The  procedure  was  as  follows  : — The  committee  sat  on  one 
side  of  the  counter,  the  relieving  officer  on  the  other  with  a pile  of  money  beside 
him.  He  took  names  in  order  from  the  Application  and  Report  book  (which 
seemed  to  be  very  fairly  kept),  summoned  the  applicant,  stated  the  facts  of  the 
case,  allotted  the  relief,  and  handed  it  to  the  applicant,  at  the  same  time  giving  a 
card  to  the  chairman  of  the  committee  for  endorsement.  By  this  method  thirteen 
cases  were  decided  in  one  committee  in  four  minutes.”  ^ 

“ The  relieving  officer  did  not  make  or  read  out  any  general  statement  or  explana- 
tion of  the  cases  ; and  amidst  the  babel  of  what  largely  resembled  a conversazione^  it 
was  difficult  for  us  (or  indeed  any  of  the  Guardians  save  the  chairman  with  the 
book  in  front  of  him)  to  obtain  a clear  idea  of  the  cases.”  ® 

“We  attended  a meeting  of  the  Board,  at  which  eleven  members  were  present, 
one  being  a lady.  There  had  been  another  lady,  but  she  was  beaten  at  the  last 
election  by  a publican,  who  was  said  to  have  brought  twenty-five  electom  drunk  to 
the  poll.  The  out-relief  was  practically  administered  by  the  chairman  and  the 
relieving  officer  ; if  the  Guardian  of  the  parish  in  which  the  applicant  resided 
happened  to  be  present  he  took  some  interest  in  the  case,  otherwise  the  Board  were 
not  concerned  with  the  relief.  . . . The  publican  interest,  we  were  told,  was  largely 
represented  on  the  Board,  the  assistant  clerk  being  in  intimate  and  close  alliance 
with  them.  . . . The  Board,  as  a whole,  seemed  slack,  uninterested  and  unintelli- 
gent. ...  In  one  case  where  the  woman  was  reported  dirty  and  the  man  given  to 
drink,  one  of  the  Guardians  mentioned  having  seen  him  at  the  public-house  that 
morning.  Relief  was,  however,  granted  at  the  instance  of  the  Guardian  of  the 
parish,  who  was  also  the  publican  whose  house  the  man  frequented.” ' 

77.  Such  instances  as  these,  numerous  though  they  were,  are  not  given 
as  typical  of  the  general  way  in  which  the  work  is  done.  In  many 
Unions  the  administration  of  relief  is  conducted  in  a very  different  way. 
Procedure  is  orderl}^  applicants  are  treated  with  courtesy  and  kindness, 
Guardians  weigh  carefully  the  needs  of  those  who  come  before  them, 
and  adapt  their  treatment  to  those  needs.  For  proof  of  this  we  may  refer 
to  our  printed  evidence,  and  to  the  reports  of  visits  paid  by  ourselves. 

1 Visits  : Rural  82.  ^ 59.  « visits  : Urban  24.  ^ Ihkl.,  20.  ^ Uml,  5.  « Ihid.,  43. 

Visits  : Rural  G5. 
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We  welcome  the  opportunity  of  putting  on  record  our  high  appreciation 
of  the  steadfastness  and  wisdom  which  have  marked  the  work  of  such 
Boards.  We  earnestly  hope  that,  if  our  recommendations  take  effect, 
every  effort  will  be  made  to  secure  the  continued  services  of  such 
Guardians.  But  there  is  at  present  no  adequate  means  of  raising  the 
standard  of  work  to  this  high  level,  nor  of  ensuring  that  the  condition 
of  things  to  be  found  in  many  Unions  shall  be  impossible  for  the  future. 

It  would  seem  to  be  imperative  in  the  interests  of  good  administration 
that  the  work  of  relief  should  be  entrusted  to  persons  secure  both  from 
external  pressure  and  from  the  temptations  of  self-interest. 

78.  It  is  certain  that  one  adverse  influence  to  good  administration  lies 
in  the  great  size  of  many  Boards,^  some  of  them  having  as  many  as 
ninety  or  a hundred  members,^  for  although  it  is  possible  for  a Board  to 
obtain  power  to  deal  with  relief  cases  by  means  of  Committees,  in  many 
of  the  large  Boards,  especially  in  the  country,  the  relief  cases  are  taken 
by  the  Board  sitting  as  a whole. ^ 

79.  Recent  prosecutions  of  Guardians  have  brought  to  light  the  fact  _ 
that  systematic  deception,  dishonest  contracting,  and  conspiracy  to 
defraud  the  ratepayers  are  not  inconsistent  with  popular  election,  not- 
withstanding the  control  exercised  by  the  auditors  of  the  Local  Govern- 
ment Board.  However,  it  seems  only  fair  to  point  out  that,  while  some 
of  the  worst  cases  of  corruption  and  extravagance  which  have  come  to 
light  have  occurred  in  London,  it  is  also  in  London  and  the  immediate 
neio'hbourhood  that  some  of  the  most  enlio^htened  and  disinterested  Poor 
Law  work  is  being  done.  How  far  defects  in  the  Local  Authority  are 
due  to  the  more  democratic  element  introduced  by  the  Local  Government 
Act  of  1894,  it  is  difficult,  and  perhaps  unnecessary,  to  estimate.  The 
immediate  effect  of  the  Act  was  that  the  membership  of  the  Boards  was 
very  largely  changed  and  that  many  new  and  inexperienced  persons — 
were  elected.  A considerable  number  of  witnesses  maintain  that 
administration  has  deteriorated  in  consequence  ; ^ others,  however,  that 
there  has  been  little  or  no  change.^  The  worst  results  have  been 
apparent  in  the  urban  or  mainly  urban  Unions,®  where,  following  upon 
the  change,  there  has  been  a large  increase  in  the  number  of  paupers. 

It  is  true  the  rate  of  pauperism  in  the  Urban  Unions  taken  as  a whole 
has  slightly  diminished,  but  it  has  not  diminished  to  the  extent  that 
would  be  expected  when  we  consider  the  rapid  increase  in  their  popula- 
tion, and  the  considerable  decrease  in  the  rate  of  pauperism  in  rural 
or  mainly  rural  Unions  where  the  population  is  declining  or  is  only 
slightly  increasing.'^  It  has  been  suggested  by  one  witness  that  in  rural 
districts  the  conditions  of  local  self-government  are  more  favourable 
than  in  towns  ; that  there  is  definite  financial  responsibility  ; that  there 
is  an  admixture  of  classes  on  the  governing  body  ; and  that  the  best 
men  are  willing  to  serve.®  In  large  urban  Unions,  on  the  other  hand, 
there  is  apt  to  be  very  little  common  interest  in  the  locality  ; few  of 
the  electors  take  the  trouble  to  vote  and  the  administration  tends  to 
fall  into  the  hands  of  a class  of  men  with  little  financial  responsibility.^® 

^ Herbert,  Vol.  I.,  App.  xvii.  (A),  99  ; Read,  75966  ; Copeman,  74463  ; Davy,  2058. 

^ Statistical  Appendix,  Part  X.  ^ Visits  : Rural,  35,  67,  &c.  Bonar,  29635-6, 
Bowen- Jones,  Vol.  VII.,  App.  ci.  (6)  ; Stableforth,  51243-4,  &c.,  &c.  ^ Jones,  49764  ; 

Hervey,  11746-7,  Davy,  3325,  Cleaver,  36133-7,  James,  48467-9.  « Chance,  27061  (25- 

6),  27086,  27112.  ' Statistical  Appendix,  Part  I.,  par.  85.  ® Davy,  2044.  ® Davy, 

2060.  Burke,  74.383  ; Clark,  Vol.  IV.,  App.  cxviii.  (6). 
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80.  One  remedy  which  has  been  suggested  for  the  apathy  of  the 
electors,  and  for  increasing  the  sense  of  financial  responsibility,  is  the 
abolition  of  compounding  for  rates,  the  argument  being  that  this  would 
force  the  ratepayer  to  realise  his  personal  interest  in  economical  adminis- 
tration.^ Many  of  the  electors  pay  their  rates  indirectly,  and  it  is 
thought  by  some  witnesses  that  this  leads  to  lax  administration  and  a 
high  rate  of  pauperism.  We  revert  to  this  matter  in  Part  VIII. 

81.  But  the  root  of  the  evil  in  our  judgment  is  to  be  found  in  the  absence 
of  any  sufficient  qualification  in  those  who  elect  the  Boards  of  Guardians, 
and  in  the  Guardians  themselves.  Persons  who  are  not  qualified  even  to 
vote  at  a Parliamentary  or  County  Council  election  may  be  elected  as 
Guardians  on  a franchise  wider  than  either  the  Parliamentary  or  County 
Council  franchise.^  Twelve  months’  residence  in  a parish  is  a sufficient 
qualification  for  a person  to  be  elected  as  a Guardian,^  and,  provided  a 
man  has  this  qualification,  he  may  have  been  a pauper  or  a mendicant, 
and  the  law  will  still  pronounce  him  qualified  to  be  elected  as  a 
Guardian.^  Moreover,  it  is  technically  possible  for  such  a person,  who 
pays  no  rates  himself,  to  be  elected  to  this  position  of  high  responsi- 
bility by  voters,  many  of  whom  themselves  pay  no  rates  directly,  and 
have,  therefore,  no  immediate  interest  in  nor  knowledge  of  the  amount 
of  expenditure  which  is  placed  upon  the  ratepayers.  Or,  even  worse, 
the  voters  may  themselves  be  prospective  claimants  for  relief,  and  that 
from  a Board  which  they  know  will  be  favourably  prejudiced  towards 
their  claims : as  instance  the  Board  of  Guardians  who  acquiesced  in  the 
following  view : — 

“We  are  sent  here  to  give  outdoor  relief  to  our  relations,  our  fathers,  and  our 
mothers,  and  our  sisters,  and  our  brothers,  and  our  cousins,  and  our  uncles,  and  our 
aunts,  and  if  we  did  not  do  it  we  should  very  soon  be  sent  about  our  business.” 

It  seems  clear  to  us  that  so  long  as  such  a state  of  affairs  is  even 
remotely  possible,  the  law  itself  provides  no  guarantee  whatever  that 
responsible  and  proper  persons  shall  be  elected  as  Guardians. 

82.  We  have,  therefore,  scrutinised  our  evidence  with  a view  to 

ascertaining  what  classes  of  persons  as  a matter  of  fact  are  elected  to 
be  Guardians  under  the  existing  system.  In  the  rural  districts  there  is 
an  overwhelming  mass  of  testimony  to  show  that  the  tone  and  policy  of 
the  Boards  of  Guardians  is  largely  determined  by  the  tenant  farmers, 
who  are  in  a great  majority.®  Interspersed  among  the  mass  of  farmers 
are  a few  clergymen,  still  fewer  country  gentlemen,  and  a sprinkling  of 
land  agents  and  small  tradesmen."^  On  the  one  hand,  as  a rule,  the 
country  gentleman  is  unable  to  secure  election,®  or  holds  aloof  because 
he  is  not  willing  to  seek  election,  and  on  the  other  hand  the  country 
labourer  is  missing  because  he  cannot  afford  the  time.®  There  is  also, 
apparently,  in  many  parts  of  the  country  a very  real  difficulty  in  any 
woman  securing  election  as  a Guardian.^®  In  the  year  1907  there  were 
16,001  Rural  District  Councillors,  all  of  whom  were  Guardians. 

^ Bury,  48131-4  ; Mee,  Yol.  IV.,  App.  Ixxxviii.  (85)  ; Wilson,  Yol.  lY.,  App.  cv.  (27); 
Crowder,  17451.  ^Adrian,  17-19.  ® 56  & 57  Yict.,  Cap.  73,  Sec.  20  (2).  Visits  : Urban 
51.  ® Preston-Thomas,  4586  ; Vide  also  Brown,  25257-8  ; Fothergill,  43825  (14);  Penman, 
Yol.  YIII.,  App.  lx.  (2)  ; Smith,  Yol.  lY.,  App.  xcix.  (20)  ; Afford,  Yol.  lY.,  App. 
cx.  (10).  ® Batchelor,  68879  (10);  M’Gonigle,  52780;  Calverley,  Yol.  lY.,  App.  cxvii. 
(10);  Burges, 72139  (6);  Cook, 74128  (9);  Kevill-Davies,  72681  (12);  etc.,  etc.  'Hervey, 
11909;  Bircham,  5063-5,  5069-70;  Cook,  74128  (9-10);  Cheeseman,  73806  (6); 
Macnaughton-Jones,  72977  (15).  « Batchelor,. 68879  (10),  68910.  ^Cowell,  74119  ; 

Macnaughton- Jones,  73148.  ^"Henniker,  67906  (18),  67997-8;  Joseph,  69465-6; 
Copeman,  74565  ; Warnes,  Yol.  YII.,  App.  ccii.  (5);  Visits  : Urban  26. 
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Amongst  this  number  there  were  only  146  women  ; that  is,  the  number 
of  men  and  women  respectively  was  in  the  proportion  of  109  to  1.^ 

83.  In  the  towns  the  evidence  points  to  the  bulk  of  the  representa- 
tion on  Boards  of  Guardians  being  in  the  hands  of  present  or  past 
tradesmen,^  and  in  some  Unions  the  tendency  seems  to  be  in  the  direc- 
tion of  electing  a lower  class  of  small  shopkeepers.^  In  urban  Unions, 
the  preponderating  influence  of  the  shopkeepers  is,  however,  modified 
on  the  one  hand  by  representatives  of  the  working  men,^  and  on  the 
other  by  a sprinkling  of  clergymen  and  professional  men.®  There  are 
also  a fair  number  of  urban  Unions  in  which  women  seek  election  and 
become  Guardians ; ® of  the  8,231  Guardians  serving  in  1907  who  were 
elected  for  urban  parishes  953  were  women,  the  proportion  here  being 
nine  men  to  one  woman. 

84.  Two  shortcomings  in  administration  are  specially  conspicuous. 

85.  On  the  one  hand,  and  perhaps  especially  in  the  case  of  rural 
Guardians,  it  is  alleged  that  excessive  economy  has  tended  to  impair  the 
administration  in  such  matters  as  the  supply  of  proper  buildings,®  the 
provision  of  sufficient  relieving  officers,^  and  the  granting  of  adequate 
relief. 

86.  Thus,  Mr.  Preston-Thomas,  the  late  Senior  Inspector  of  the  Local 
Government  Board,  says  of  the  west  country  : — 

“ A difficulty  is  that  in  London,  for  instance,  and  in  some  other  districts,  one- 
important  function  of  the  Local  Government  Board  may  be  to  cut  down  proposals 
for  spending,  whereas  in  the  west  it  is  all  the  other  way.  We  have  to  try  exceed- 
ingly hard  to  get  most  of  the  Guardians  to  spend  money  for  the  most  necessary 
purposes,  so  that  we  have  to  push  them  to  spend,  and  not  to  curb  their  extrava- 
gance. I can  give  you  numbers  of  instances  as  to  the  difficulties  I have  had  in 
getting  an  infirmary  built  for  the  sick,  or  something  of  that  sort.  It  is  generally 
done  in  the  end,  but  the  reluctance  of  the  farmers  has  to  be  combated.  They 
always  look  at  every  penny  they  pay  in  rates  very  keenly,  and  they  come  in  and 
oppose  expenditure  of  all  kinds.” 

Mr.  Willis  Bund,  Chairman  of  the  Worcestershire  County  Council, 
says  their  one  idea  “ is  to  keep  down  the  rates.”  Mr.  Ross  says  : 
“ Rural  District  Councils,  with  little  debate,  will  add  £100  or  more  to 
the  expenditure  on  the  roads  but  . . . haggle  long  about  a shilling  more 
or  less  to  a widow’s  outdoor-relief.”^^  Mr.  Macnaughton-Jones  stated 
that  they  “ are  desperately  keen  in  cutting  down  relief  to  the  last 
farthing  to  save  the  rates.” 

87.  When  the  rule  of  economy  is  broken  it  is  often  in  favour  of  par- 
ticular paupers  in  whom  particular  Guardians  are  interested.  Thus,  Mr. 
Preston-Thomas  says : — 

“ It  is  a little  different  ♦**  when  the  question  is  whether  they  shall  be  generous, 
as  they  call  it,  to  this  or  that  individual  applicant  for  relief,  and  what  they  call 

^Statistical  Appendix,  PartX.  ^ Howitt,  Vol.  IV.,  App.  cxxxvi.  (11);  Peters,  Vol.  V., 
App.  cii.  (7);  Fallowfield,  Vol.  VII.,  App.  clxxiii.  (13);  Lee,  Vol.  V.,  App.  xxxiii.  (3); 
Ford,  39776  (44),  39809  ; Stableforth,  51219  (7);  Chadwick,  47092.  « Howliston,  Vol.  V., 
App.  Ixxxiv.  (10);  Coulson,  52533  (28);  Senior,  Vol.  IV.,  App.  xcvi.  (13);  Lee,  Vol.  V., 
App.  xxxiii.  (3).  ‘‘Howliston,  Vol.  V.,  App.  Ixxxiv.  (10);  Senior,  Vol.  IV.,  App. 
xcvi.  (3);  Bastard,  Vol.  IV.,  App.  cxii.(8);  Boston,  Vol.  IV.,  App.  cxiv.  (9).  "Fletcher, 
Vol.  IV.,  App.  cxxviii.  (32);  Stewart,  Vol.  V.,  App.  cxi.  (52).  ® Coulson,  52533  (28); 

Rusbridge,  20948  ; Sankey,  Vol.  V.,  App.  xliv.  (9);  Stewart,  Vol.  V.,  App.  cxi.  (52); 
Bastard,  Vol.  IV.,  App.  cxii.  (8)  ; Fletcher,  Vol.  IV.,  App.  cxxviii.  (30),  etc.  ^ Statis- 
tical Appendix,  Part  X.  ^Visits  : Rural  35,  38,  70.  Bagenal,  Vol.  I.,  App.  xv.  (A), 
(58);  Preston-Thomas,  Vol.  I.,  App.  viii.  (A),  22-4.  ^“Preston-Thomas,  4285.  ^^Willis- 
Bund,  76688.  Ross,  Vol.  VII.,  App.  Ixxvi.  (7).  ^^Macnaughton-Jones,  72977  (15);  also 
Wheatley,  40310  (49);  Newman,  68284-7. 
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their  generosity,  which  is  often  very  bad  for  the  community,  in  particular  cases 
outweighs  their  desire  to  be  economical.”  ^ 

Thus,  too,  one  relieving  officer  thinks  that  the  system  by  which 
Guardians  become  associated  with  the  interests  of  those  they  represent 
paralyses  the  efforts  of  a relieving  officer  to  keep  down  relief.^  Or, 
again,  the  average  Guardian’s  interest  in  his  work  is  confined  to  interest 
in  a particular  case  when  out-relief  is  applied  for,^  and  “ a Guardian 
frequently  acts  as  special  pleader  on  behalf  of  a particular  applicant, 
sits  in  judgment,  and  votes  upon  the  case.”^  Applicants  for  relief  will 
speak  of  “ my  friend  on  the  Board.”  ® The  injustice  of  such  procedure 
is  emphasised  by  Mr.  Mackay,  who  says : “ It  is  cruel  that  poor  people 
should  go  to  the  Board  of  Guardians  and  have  it  left  a mere  question  of 
chance  whether  their  particular  friend  is  present  or  not,  whether  they 
get  relief  or  not.”  ® 

88.  In  fine,  there  is,  as  will  be  seen  by  a reference  to  the  evidence,  a 
body  of  testimony  which  we  cannot  overlook  to  the  effect  that  the 
policy  of  many  Boards  of  Guardians  is  one  of  parsimony  tempered  by 
patronage."^ 

89.  On  the  other  hand,  in  the  towns  there  are  not  wanting,  as  has 
been  above  explained,  indications  that  political  motives  govern  the  con- 
duct of  many  of  the  Guardians,^  who  are  often  elected  by  the  help  of 
political  organisations ; ^ with  the  result  that,  in  contrast  with  the 
rural  districts,  extravagance  rather  than  parsimony  dominates  their 
policy.^® 

90.  Moreover,  the  system  does  not  always  exclude  the  election  of 
persons  whose  motives  in  administering  the  Poor  Law  are  inextricably 
interwoven  with  their  own  interests. Thus,  Dr.  Burnet  says  : — “ It  is 
impossible  to  get  a complete  Board  of  Guardians  in  any  Union  which  is 
not  liable  to  be  associated  with  self-interest  with  respect  to  some  of  its 
members.”  Cases  have  been  brought  to  our  knowledge  in  which 
Guardians  have  been  administering  relief  to  those  on  whom  they  rely 
for  support  in  their  business,  as  customers  or  tenants.  Scarcely  more 
creditable  is  the  case  of  those  who  seek  election  as  Guardians  with  a 
view  to  the  patronage  which  the  distribution  of  relief  confers.^^  We  do 
not  intend  to  imply  that  the  instances  we  have  cited  are  necessarily 
typical  of  the  characters  and  motives  of  Guardians  as  a whole.  On  the 
contrary,  we  are  convinced  that  a very  large  number  of  Guardians  are 
as  a class  not  actuated  by  motives  of  self-interest  in  their  administra- 
tion. But  all  this  points  to  the  absence  of  safeguards  against  the 
election  of  undesirable  Guardians  under  the  existing  system. 

91.  We  are  reluctantly  forced  to  the  conclusion  that  whatever  may 
be  the  high  qualities  of  individual  Guardians  or  individual  Boards  of 
Guardians,  the  system  of  direct  election  has  not  succeeded  on  the  whole 

^ Preston-Thomas,  12405.  ^Wright,  40012.  ® Phillips,  71011-12.  ^ Joel,  Vol.  V., 

App.  Ixxxviii.  (25).  ^ Klasseii,  Vol.  IX.,  App.  Ixviii.  (10).  ® Mackay,  30026. 

" Willis-Bund,  76546  (5)  ; Joseph,  69293  (7)  ; Wheatley,  40310  (49),  40367  ; Visits  : 
Rural,  28  ; 87  ; 91  ; Sharp,  17138  ; Rusbridge,  20644  ; Brown,  25149-52  ; Fust,  10957  ; 
Kevill-Davies,  72681  (12-13).  ® Hervey,  Vol.  I.,  App.  xxiii.  (A)  24  ; Afford,  Vol.  IV., 
App.  cx.  G3)  ; Kerwin,  18147-8  ; Ford,  39776  (49).  ^ Kemp,  46820,  46882  ; Booker, 
40854  (15)  (b)  ; Wilcockson,  Vol.  IV.,  App.  1.  (31)  ; Cleaver,  Vol.  IV.,  App.  cxx.  (7)  ; 
Grey,  15478-9  ; Hunt,  Vol.  VII.,  App.  liii.  (4).  Lord,  Vol.  IV.,  App.  Ixxxiv.  (6). 
“ Atkinson,  Vol.  IV.,  App.  liv.  (9)  ; Ward,  Vol.  V.,  App.  cxvii.  (9)  ; Mee,  Vol.  IV., 
App.  Ixxxviii.  (57)  ; Fitton,  Vol.  IV.,  App.  Ixviii.  (10).  Burnet,  44421  (13).  Phillips, 
70962  (9),  70996  ; M’Gonigle,  52725-8  ; Burnet,  44512-4  ; Hunt,  Vol.  VII.,  App.  liii. 
(4)  ; Visits  : Urban,  18  ; Waite,  43247  (17)  ; Vulliamy,  73439-42. 
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in  giving  us  Local  Authorities  who  have  an  adequate  or  uniform  appre- 
ciation of  the  difficulties  and  responsibilities  which  beset  the  adminis- 
tration of  the  Poor  Laws. 

92.  Under  the  present  method  of  direct  election  for  small  and  self- 
contained  areas  there  is  no  secilrity  that  the  Guardians  elected  will  be 
those  who  are  most  suited  to  the  position.  The  work  is  tending  more 
and  more  to  fall  into  the  hands  of  persons  who,  caring  more  for  their 
own  interests  than  for  those  of  the  community,  direct  their  administra- 
tion more  towards  the  attainment  of  popularity  than  towards  the  solu- 
tion of  the  real  problems  of  pauperism.  It  is  not  a class  question  in 
any  sense ; as  one  witness  tells  us,  “ it  is  not  a question  of  the  social 
status  of  the  Guardians,  still  less  of  wealth  or  poverty.  I have  known 
some  of  the  best  Guardians  the  poorest  and  vice  versa,''  ^ But  it  is  a 
question  of  choosing,  from  whatever  class  in  the  community,  expe- 
rienced, thoughtful,  and,  above  all,  disinterested  men  and  women  to 
perform  a most  important  public  service.  We  believe  that  there  are 
many  such  men  and  women  quite  prepared  to  give  the  service,  who  will 
not  face  a popular  election  carried  on  under  the  present  conditions ; and 
who,  in  particular,  will  not  make  the  promises  of  liberal  relief  which 
are  so  potent  in  an  election  and  so  fatal  to  good  administration.  At 
present  there  is  no  doubt  that  the  work  of  Boards  of  Guardians  has 
fallen  into  disrepute,  and  nothing  short  of  a determined  effort  will 
restore  it  to  the  esteem  which  it  deserves.  As  a step  towards  this  we 
shall  recommend  that,  in  future,  the  members  of  the  Local  Authority 
shall  be  largely  nominated  from  amongst  men  and  women  of  experience, 
wisdom,  and  unselfish  devotion  to  the  public  good.  It  is  hoped  that 
many  of  the  evils  alluded  to  will  then  disappear,  and  the  way  be  pre- 
pared for  a disinterested  and  progressive  administration. 

93.  Proposed  change  of  title  for  the  Local  Authorities. — In  accord- 
ance with  the  change  of  title  recommended  for  the  Division  of  the  Local 
Government  Board  which  at  present  deals  with  Poor  Law  matters,  we 
also  recommend  that  the  new  Local  Authority  shall  be  known  as  the 
Public  Assistance  Authority,  and  that  the  bodies  which  carry  on  its 
work  in  the  smaller  areas  shall  be  known  as  the  Public  Assistance  Com- 
mittees. The  name  is  not  intended  to  disguise  the  fact  that  those  who 
come  within  the  scope  of  the  operations  of  the  new  authority  are  re- 
ceiving help  at  the  public  expense ; but  it  is  intended  to  emphasise  the 
importance  of  making  that  help  of  real  assistance.  We  hope  also  that 
the  change  may  make  it  easier  for  those  directly  engaged  in  administer- 
ing relief  to  build  up  new  traditions,  and  to  carry  on  their  work  with 
a higher  aim  before  them. 

Summary  of  Recommendations  and  Suggestions  in  Chapter  2. 

(1)  The  powers  of  Magistrates  mentioned  in  Par.  59,  may  he  re- 
garded as  obsolete  and  should  he  abolished.  (61.) 

(2)  In  future  the  members  of  the  local  authority  should  be  largely 
nominated  from  amongst  men  and  women  of  experience,  wisdom, 
and  unselfish  devotion  to  the  j'^ublic  good.  (92.) 

(3)  The  new  local  authority  should  be  known  as  the  Public 

ance  Authority,  and  the  bodies  which  carry  on  its  work  in  the 
smaller  areas  should  be  knovjn  as  the  Public  Assistance  Com- 
mittees. (93.) 

^ Baines,  39541  (22).  Vide  also  Preston-Thomas,  4347. 
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94.  For  an  efficient  administration  of  relief  the  Local  Authority  must 
depend  very  largely  upon  the  officers  by  whom  it  is  served.  Unless 
there  are  capable  men  and  women,  giving  their  best  energies  to  carrying 
on  work  which  is  always  arduous  and  sometimes  very  delicate,  the 
people  committed  to  their  care  will  inevitably  suffer  and  the  whole 
administration  of  the  Poor  Law  will  deteriorate.  So  much  was  this 
felt  by  the  Royal  Commission  of  1832,  that  the  provision  of  properly 
paid  and  efficient  officers  was  one  of  the  express  purposes  for  which 
they  recommended  the  incorporation  of  parishes  into  Unions ; ^ and  the 
Poor  Law  Commissioners  in  their  First  Annual  Report  lay  special 
emphasis  on  the  advantages  of  a large  over  a small  area  in  the  matter 
of  obtaining  a competent  staff  of  officers.^ 

95.  But  even  with  an  enlarged  area,  the  Royal  Commission  could  not 
“ conceal  their  fear  ” ^ that  it  would  be  difficult  to  secure  the  appoint- 
ment of  efficient  officers.  Accordingly,  they  advanced  many  arguments 
in  favour  of  allowing  the  Central  Authority  to  appoint  the  local  officers, 
and  only  refrained  from  positively  recommending  this  drastic  course  on 
account  of  the  practical  difficulty  of  making  a Central  Department 
responsible  for  so  vast  a number  of  local  appointments.  Their  final 
recommendations,  which  are  embodied  in  the  Act  of  1834,  were  that  the 
officers  should  be  appointed  by  the  Local  Authorities,  but  that  the 
Central  Authority  should  prescribe  their  qualifications  and  have  power 
to  dismiss  them  when  unfit.^  One  recommendation  not  incorporated  in 
the  Act  was  that  the  Central  Authority  should  have  power  to  “recom- 
mend” to  the  Local  Authorities  proper  persons  to  act  as  paid  officers. 
On  the  other  hand,  the  Act  went  further  than  the  specific  recommenda- 
tions in  that  it  enabled  the  Central  Authority  to  fix  the  salaries,  duties, 
and  method  of  appointment  of  all  Poor  Law  officers,  and  to  direct  what 
kind,  and  how  many,  of  such  officers  each  Local  Authority  should 
appoint.®  By  the  first  Regulations  made  under  these  powers,  every 
appointment  by  the  Local  Authority  was  to  be  reported  to  the  Central 
Authority  “ so  that  they  might  approve  or  disallow  ” of  the  same,  and 
for  some  years  the  Poor  Law  Commissioners  did  not  hesitate  to  with- 
hold their  sanction  to  unsuitable  appointments.® 

96.  These  Regulations  in  regard  to  the  appointment  of  officers  were 
practically  repeated  in  the  General  Consolidated  Order  of  1847,  which 
is  still  in  the  main  the  charter  of  the  rights  and  duties  of  Poor  Law 
officers,  both  in  relation  to  the  Central  and  to  the  Local  Authorities. 
Under  this  Order,  the  appointment  of  paid  officers  is  not  subject  to  the 
sanction  of  the  Local  Government  Board,  but  their  salaries  are ; ^ and 
this,  combined  with  the  power  to  dismiss,  gives  the  Central  Authority 
control  (if  they  wish  to  exercise  it)  over  the  appointment  of  every 

^ Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  p.  326.  ^ First  Annual 

Report,  Poor  Law  Commissioners,  H.C.  500,  1835,  p.  11.  ® Report  of  Poor  Law 

Commission,  1832  [Cd.  2728],  1905,  p.  326.  ^ Ihid.^  p.  329.  ^ 4 & 5 Will.  IV., 

cap.  76,  Sec.  46.  ® Third  Aniiual  Report,  Poor  Law  Commissioners,  H.C.  546-1,  1837, 

p.  49,  par.  20.  ^ General  Consolidated  Order,  1847,  Art.  172. 
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important  Poor  Law  officer  in  England  and  Wales.  In  addition,  by 
subsequent  legislation,  the  Local  Government  Board  has  statutory 
power  to  appoint  necessarj’  officers  in  case  the  Guardians  refuse  to 
do  sod 

97.  Control  and  dismissal  of  officers. — We  have  pointed  out  in  a 
previous  chapter  the  great  control  over  local  administration  which  the 
Central  Authority  possesses  in  virtue  of  its  relations  with  the  local 
officers.  It  must  not,  however,  be  supposed  that  the  Guardians  are 
without  control  and  authority  over  their  officers.  On  the  contrary,  it 
is  the  Guardians  who  select  and  appoint  the  officers,^  and  it  is  only  in 
very  extreme  cases  that  the  Local  Government  Board  interferes  with 
their  selection.  When  the  Board  is  only  doubtful  of  the  wisdom  of  an 
appointment,  it  is  always  willing,  if  the  Guardians  desire  it,  to  allow 
the  selected  officer  to  be  appointed  temporarily  on  probation.  After 
appointment  the  officers  must  obey  all  lawful  orders  of  the  Guardians,^ 
and  the  officers  know  that  it  depends  on  the  Guardians  in  the  first 
instance  whether  any  increase  is  made  in  their  salaries  and  is  sanc- 
tioned by  the  Board  ; while  minor  amenities  such  as  hours,  leave  of 
absence,  etc.,  are  entirely  within  the  discretion  of  the  Guardians. 

98.  As  regards  the  termination  of  officers’  appointments,  the  Clerk, 
Treasurer,  Chaplain  and  the  Medical  Officers  can  be  dismissed  only  by 
the  Local  Government  Board. ^ The  master  and  matron,  schoolmaster 
and  schoolmistress  and  superintendent  nurse  of  a workhouse,  and  the 
relieving  officer,  can  be  dismissed  by  the  Guardians  with  the  consent 
of  the  Local  Government  Board,  and  with  the  like  consent  these 
officers’  appointments  may  be  terminated  by  three  months’  notice  at 
any  time  within  twelve  months  of  their  appointment.^  Moreover  there 
are  a number  of  subordinate  officers  whom  the  Guardians  can  appoint, 
pay  and  dismiss,  at  their  discretion.®  The  Guardians  have  power  of 
suspending  from  their  duties,  officers  other  than  the  Clerk,  Treasurer, 
and  Chaplain.”^  Such  suspension,  if  confirmed  by  the  Local  Govern- 
ment Board  and  followed  by  dismissal,  carries  with  it  loss  of  salary 
during  the  period  of  suspension.® 

99.  To  sum  up,  therefore,  except  as  regards  the  salary  and  dismissal 
of  superior  officers,  the  Guardians  can  exercise  effective  supervision  and 
control  over  their  staff. 

100.  It  is  alleged  to  be  a disadvantage  of  the  existing  arrangements 
as  to  tenure  of  office,  that,  after  the  expiry  of  the  probationary  period, 
it  is  very  difficult,  if  not  impossible,  for  the  Guardians  to  get  rid  of  an 
officer  on  the  ground  of  unsuitability,  apart  from  misconduct.®  The 
Local  Government  Board  can,  under  Section  46  of  the  Act  of  1834, 
determine  the  continuance  in  office  or  dismissal  of  any  Poor  Law  officer, 
but  commonly  it  takes  action  only  when  the  case  comes  under  Section  48 
and  the  officer  in  its  opinion  ought  to  be  removed  on  the  ground  of 
unfitness,  incompetency,  or  wilful  disobedience  to  its  orders ; but  it 
is  alleged  that  officers  may  occasionally  become  unsuitable  for  their 
posts  to  an  extent  which  causes  friction,  or  apathy  in  administration, 
and  yet  the  unsuitability  may  not  amount  to  positive  unfitness  or 


^ ,31  & .32  Yict.,  cap.  122,  Sec.  7 ; .30  & 31  Viet.,  cap.  6,  Sec.  80.  ^ Curtis  and  Bat- 
tersby,  28,997.  ® General  Consolidated  Order,  1847  ; Art,  154.  ^ Ibid..,  Art.  187. 

“ Order,  February  12th,  1879,  Art.  1.  ® General  Orders,  August  19th,  1867,  and  Sep- 
tember 7th,  1899.  ' General  Consolidated  Order,  1847,  Art.  192.  ^ Ibid.,  Art.  175. 

" Davy,  1664.  4 & 5 Will.  IV.,  c.  76,  Sec.  48. 
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incompetency  for  office,  such  as  would  justify  dismissal  by  the  Local 
Government  Board  under  the  latter  Section^ 

101.  In  view  of  the  importance  which  we  attach  to  the  maintenance 
of  an  efficient  staff,  we  think  that  there  should  be  greater  facilities 
than  at  present  exist  to  enable  a Local  Authority  to  get  rid  of  an 
apathetic  or  unsuitable  officer  ; we  therefore  think  that,  when  a Local 
Authority  and  the  Local  Government  Board  concur  in  the  opinion  that 
the  retention  of  any  officer  is  on  general  grounds  detrimental  to  the 
administration,  the  Local  Authority  should  have  power  to  terminate 
that  officer’s  appointment  after  proper  notice. 

102.  With  this  exception,  however,  we  do  not  think  it  would  be  wise 
at  the  present  juncture  to  recommend  an}^  alteration  in  the  existing 
method  of  terminating  the  appointments  of  officers.  The  whole  ques- 
tion was  considered  in  1860-4  by  a Select  Committee  of  the  House  of 
Commons,  who  unanimously  recommended  ; — 

“ That  in  order  to  secure  the  due  discharge  of  their  duties  by  the  principal 
officers  of  Unions  and  parishes,  it  is  essential  that  their  tenure  of  office  should  not 
be  terminable  without  the  concurrence  of  the  Central  Authority.” 

The  grounds  for  this  recommendation  were  : — 

“ If  the  tenure  of  officers  was  altogether  uncontrolled  by  the  Central  Authority, 
they  would  not  only  perform  their  duties  less  independently,  but  would  be  subject 
to  removal  from  personal  bias,  political  causes,  and  various  other  motives  which 
ought  not  to  be  allowed  to  operate  in  deciding  upon  their  fitness  or  unfitness  to 
retain  office.”  ^ 

103.  It  is  true  that  we  propose  to  set  up  a new  Authority  which  we 
trust  will  be  free  from  any  suspicion  of  acting  on  grounds  of  personal 
or  political  bias  ; but  on  the  other  hand  the  very  fact  that  we  are 
proposing  to  set  up  a new  system  under  a new  Authority  renders  it 
more  desirable  that  the  new  Authority  should  be  assisted  and  advised 
by  officers  who  are  in  a position  to  carry  out  their  duties  independently 
and  in  accordance  with  the  spirit  of  the  new  Regulations.  A new  Local 
Authority  may  not  always  at  the  outset  see  the  reason  for  Regulations 
with  which  they  are  not  familiar;  and  if  the  Central  Authority  is  to  be 
ultimately  responsible  for  laying  down  and  enforcing  the  Regulations 
of  the  new  system,  it  is  essential  that  it  should  retain  some  control 
over  the  officers  who  carry  out  these  Regulations  under  the  supervision 
of  the  Local  Authorities. 

104.  Appointment  of  officers. — We  think,  however,  that  the  Local 
Government  Board  should  lay  down  more  precisely  the  qualifications 
for  the  higher  offices  under  the  new  system.  If  this  were  done  the 
future  Authority  might  be  given  full  discretion  in  appointing  to  these 
offices,  but  we  think  that  in  all  cases  evidence  should  be  furnished  to 
the  Local  Government  Board  that  the  qualifications  are  fulfilled. 

105.  Down  to  the  present  time  little  has  been  prescribed  by  way  of 
qualification.^  For  instance,  the  only  disqualification  prescribed  for  the 
important  office  of  Clerk  to  the  Guardians  is  that  the  person  appointed 
shall  not  be  a legal  infant.^  The  only  qualification  for  the  master  of 
a workhouse  is  that  he  must  be  able  to  keep  accounts.^  Until  1897  the 
only  qualification  for  the  office  of  nurse  was  that  the  person  appointed 
should  be  able  to  read  written  directions  upon  medicines.®  Even  these 
modest  safeguards  may  be  dispensed  with  by  the  Guardians  with  the 
consent  of  the  Local  Government  Board. 

^ Davy,  1GG4  ; Jeiiner-Fust,  11208;  Fleming,  8944-6.  Report  of  Select  Com- 

mittee on  Poor  Relief  (255),  18G4,  p.  13.  ^ General  Consolidated  Order,  1847, 
Arts.  1G2-G.  ■*  Ibid.,  Art.  1G2.  * Ibid.,  Art.  1G3.  Ibid.,  Art.  iG5. 
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106.  We  do  not  propose  to  enter  into  any  details  as  to  what  these 
qualifications  should  be,  as  this  is  a matter  which  the  Central  Depart- 
ment might  be  trusted  to  decide  after  consultation  with  experienced 
Local  Authorities  and  officers.  We  think  it  is  clear  that  no  person 
should  be  appointed  as  Clerk  who  has  not  some  knowledge  and 
experience  of  the  Poor  Law,  no  person  as  superintendent  of  an  insti- 
tution who  has  not  had  some  experience  in  dealing  with  the  classes 
which  the  institution  contains,  and  no  person  as  a relieving  officer  who 
has  not  had  some  previous  training  as  an  assistant  relieving  officer  or 
has  not  passed  an  examination  and  obtained  a certificate  of  an  examin- 
ing authority  recognised  by  the  Local  Government  Board. 

107.  Already  a system  of  examinations  has  been  adopted  with  courses 
of  instruction  for  relieving  officers  and  others  in  connection  with  the 
London  School  of  Sociology  and  Social  Economics.  Established  first 
of  all  in  London  it  has  been  extended  to  Liverpool  in  connection  with 
the  School  of  Social  Science  (Liverpool  University)  and  is  now  being 
extended  to  other  centres.  It  has  been  stated  by  the  National  Poor 
Law  Officers  Association  that  they  contemplate  “ establishing  a board 
of  examiners  empowered  to  issue  certificates  of  proficiency  and  qualifi- 
cation to  hold  appointments  in  the  Poor  Law  service  to  members  and 
others,”  something  like  the  Sanitary  Examination  Board  in  London.^ 
We  recommend  that  some  system  of  certificates  should  be  instituted 
with  courses  of  instruction  and  examination  prescribed  by  the  Local 
Government  Board,  and,  if  possible,  in  connection  with  an  institution  or 
institutions  recognised  for  the  purpose  by  the  Universities.  But 
whatever  the  more  precise  qualifications  ultimately  decided  on,  we 
think  that  once  these  are  laid  down,  the  entire  responsibility  for  the 
appointment  of  all  officers  might  be  left  to  the  new  Local  Authorities. 
It  would  not  then  in  fact  be  legal  for  the  Local  Authorities  to  appoint 
any  person  without  the  prescribed  qualifications,  and,  on  the  other 
hand,  it  would  be  legal  for  them  to  appoint  any  person  with  the  pre- 
scribed qualifications.  In  the  same  way  we  think  the  Local  Government 
Board  might  sanction  a scale  of  officers’  salaries  for  each  Local  Authority, 
and  so  long  as  the  salaries,  or  increases  of  salaries  were  in  accordance 
with  that  scale,  it  should  not  be  necessary  for  the  Local  Authority  to 
require  the  sanction  of  the  Local  Government  Board  to  individual 
salaries.  In  this  manner,  we  think  that  the  freedom  of  the  Local 
Authorities  might  be  increased  and  the  Central  Authority  at  the  same 
time  released  from  a mass  of  routine  work  in  regard  to  individual 
appointments  and  salaries. 

108.  Salaries  of  Officers. — It  will  be  seen  that  we  still  propose  to 
retain  a central  control  over  the  amount  of  the  salaries  of  local  officers. 
We  think  that  the  retention  of  such  control  is  justified  in  view  of  the 
great  rise  especially  in  London  during  recent  years  in  the  amounts 
expended  upon  the  salaries  and  other  remuneration,  rations,  and 
superannuation  allowances  of  Union  officers  and  servants,  notwith- 
standing the  restraining  influence  of  the  Local  Government  Board.  In 
the  year  1852-3  this  expenditure  amounted  to  £596,000^  whilst  in 
1905-6  it  had  grown  to  £2,491,000.^  The  number  of  the  principal 
officers  has  no  doubt  increased,  but  in  nothing  like  the  same  proportion. 

^ Curtis  and  Battersby,  28796  (.30),  28998.  Vide  also  Williams,  45554  ; Craig,  19466 
(29)  ; Hill,  Yol.  IX.,  App.  Ixiv.  ^ Sixth  Annual  Report,  Poor  Law  Board,  1797-1854, 
p.  90.  ^ Thirty-sixth  Annual  Report,  Local  Government  Board  [Cd.  3665],  1907,  p.  403. 
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In  the  years  1872  and  1906  the  principal  offices  held  under  the 
Law  Authorities  numbered  respectively  ^ : — 


Clerk  - . . - . 

Chaplain  . - - - - 

Medical  officers  (institutional)  - 
Medical  officers  (district)  - 
Master,  steward  or  superintendent 
Matron  ----- 
Schoolmaster  or  schoolmistress 
Nurse  _ - _ _ . 

Relieving  officer  - - - 


1872. 

1906. 

661 

670 

544 

599 

741 

1,010 

3,458  ' 

3,718 

716 

812 

734 

835 

924 

448 

1,406 

6,094 

1,606 

1,892 

10,790 

16,078 

Poor 


109.  We  do  not  intend  to  imply  that  the  amount  at  present  spent  upon 
the  salaries,  etc.,  of  officers  is  necessarily  in  excess  of  what  is  needed 
for  a proper  administration  of  Public  Assistance.  An  adequately  paid 
and  efficient  staff  of  officers  should  be  in  itself  a safeguard  against  lax 
or  corrupt  administration,  and  their  cost  should  be  regarded  as  a form 
of  insurance  against  the  calamity  of  a growing  pauperism.  This  point 
of  view,  and  the  danger  of  unduly  restricting  the  salaries  of  Poor  Law 
officers,  was  so  ably  put  by  the  Poor  Law  Commissioners  of  1840,  that 
we  feel  justified  in  reproducing  the  gist  of  their  argument  ; — 

“ It  is  difficult  to  overrate  the  importance  to  a Union  of  possessing  a body  of 
efficient  paid  officers.  Without  efficient  paid  officers  no  Union,  of  whatever  size,  can 
conduct  its  Poor  Law  business  in  an  economical  and  satisfactory  manner.  Although 
the  vigilant  superintendence  of  the  Guardians  is  necessary  to  the  well-working  of 
the  Union,  it  is  not  alone  sufficient  ; and  without  able  instruments  for  carrying  the 
directions  of  the  Guardians' into  effect,  even  a closer  and  more  constant  attention 
to  details  than  can  fairly  be  expected  of  a body  of  unpaid  officers,  would  fail  to 
accomplish  the  desired  purpose.  Many  of  the  results  produced  by  efficient  Union 
officers  are  positive  and  apparent,  such  as  the  order,  cleanliness,  and  salubrity  of  the 
workhouse  ; the  good  discipline  of  its  inmates  ; the  progress  of  the  workhouse 
children  in  industrial,  moral,  and  religious  acquirements  ; the  regular  keeping  and 
accuracy  of  the  Union  accounts  ; a frequent  inspection  of  the  outdoor  paupers  ; 
a reduction  of  outdoor  pauperism  and  of  vagrancy.  On  the  other  hand,  many 
of  the  results  produced  by  efficient  Union  officers  are  merely  negative,  and  there- 
fore, although  they  may  be  equally  important  with  the  others,  they  are  likely  to 
escape  the  attention  of  many  persons,  and  their  existence  can  always  be  disputed 
by  uncandid  reasoners.  Thus  the  great  diminution  in  the  law  expenses  of  parishes 
which  had  taken  place  since  the  passing  of  the  Poor  Law  Amendment  Act  is  partly 
to  be  attributed  to  the  changes  in  the  law  effected  by  that  Act,  and  partly  to  the 
measures  and  the  advice  of  the  Poor  Law  Commission  ; but  it  is  also  to  a large 
extent  to  be  attributed  to  the  management  of  parochial  business  by  a class  of 
officers  superior  to  the  parish  overseers  ; officers,  many  of  whom  (particularly  the 
clerks  of  unions)  had  had  a professional  education,  and  could,  therefore,  save 
parishes  from  the  rashness,  the  ignorance,  and  the  carelessness  which,  directly  or 
indirectly,  produced  so  much  of  the  vexatious  and  expensive  litigation  which  took 
place  under  the  unreformed  system.  In  like  manner,  when  pauperism  has  been 
diminished  or  prevented  from  increasing,  by  the  exertions  of  the  Union  officers, 
the  small  quantity  of  their  apparent  business  (which  is  owing  to  their  efficiency) 
is  made  an  argument  for  reducing  their  salaries,  or  even  for  dismissing  them 
altogether.  A similar  mode  of  reasoning  has  been  sometimes  employed  respecting 
policemen  who  have  been  thought  useless,  in  the  exact  proportion  in  which  they 
were  successful  in  preventing  the  commission  of  crimes.” 

^ Second  Annual  Report,  Local  Government  Board  [Cd.  748],  1873,  pp.  330-1  and 
[Cd.  3665],  1907,  p.  438. 
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110.  It  is  not,  therefore,  our  intention  to  suggest  that  the  salaries  of 
Poor  Law  officers  should  be  reduced  ; but  it  will  be  our  endeavour  to 
introduce  a system  which  ensures  that  the  country  obtains  the  full 
benefit  which  ought  to  be  derived  from  the  services  of  an  adequately 
supervised  and  adequately  remunerated  staff  of  efficient  officers. 

111.  Effect  of  the  Superannuation  Act. — Our  attention  has  been 
called  to  the  restrictive  effect  which  the  Poor  Law  Officers  Superannua- 
tion Act,  1896,  may  in  some  cases  have  upon  the  circulation  or  promo- 
tion of  officers  in  the  Poor  Law  service.  Under  the  terms  of  that  Act 
an  officer  is  entitled,  at  a certain  age  or  in  certain  events,  to  a super- 
annuation allowance.^  The  allowance  is  payable  in  full  by  the  particular 
Union  by  whom  the  officer  is  employed  at  the  time  when  he  becomes 
entitled  to  his  allowance.^  On  the  other  hand,  from  the  commencement 
of  an  officer’s  career  each  Union  which  employs  him  in  turn  deducts  and 
retains  a certain  percentage  of  his  salary  by  way  of  contribution  towards 
the  superannuation  allowance.  These  contributions  remain  the  property 
of  the  Union  which  has  deducted  them,  and  are  not  transferred  to  any 
other  Union  which  may  subsequently  employ  the  officer.^ 

112.  Under  this  arrangement  it  is  clearly  to  the  financial  advantage  of 
a Board  of  Guardians,  in  making  an  appointment,  to  select  a young 
officer  who  presumably  will  make  many  contributions  before  he  becomes 
entitled  to  superannuation,  rather  than  an  older  officer  who  will  become 
entitled  to  superannuation  at  an  earlier  date  and  the  bulk  of  whose 
contributions  have  already  been  paid  to  some  other  Union  or  Unions. 

113.  We  have  received  evidence  to  the  effect  that  these  considerations 
do  prejudicially  affect  the  chances  of  elderly  and  experienced  men  being 
appointed  to  Poor  Law  posts. ^ We  think  it  highly  inexpedient  that 
any  inducement  should  be  given  to  the  appointment  of  inexperienced 
officers,  or  that  middle-aged  officers  should  be  led  to  believe  that, 
however  efficiently  they  perform  their  duties,  they  have  no  chance  of 
promotion  to  better  positions  in  other  Unions. 

114.  We  strongly  recommend  that  this  restriction  on  the  mobility  of 
the  Poor  Law  service  be  removed  and  that  a central  superannuation 
fund  be  established  for  the  whole  service,^  and  we  think  that,  in  the  case 
of  teachers  transferring  themselves  from  public  elementary  schools  to 
the  Poor  Law  service  and  vice  versa,  arrangements  should  be  made  by 
which  any  sacrifice  of  pension  is  avoided. 

115.  We  have  now  dealt  with  what  appear  to  us  to  be  the  more  im- 
portant matters  affecting  the  Poor  Law  service  as  a whole.  We  pass  on 
to  consider  the  duties  and  position  of  the  higher  officers  in  that  service 
at  the  present  time,  and  the  changes  which  will  be  necessary  under  the 
system  which  we  propose  to  introduce. 

116.  Clerk  to  the  Guardians. — The  Clerk  to  the  Guardians  is  perhaps 
at  present  the  most  important  officer  of  the  Local  Authority.  He  con- 
ducts all  their  general  business,  is  the  channel  of  communication  between 
the  Central  Authority  and  the  Guardians  and  other  officers,  and  has 
multifarious  duties  which  are  prescribed  in  the  General  Orders  and  by 
Statute.  In  addition,  if  a Solicitor  or  Attorney,  he  conducts  all  ordinary 
legal  business  connected  with  the  Union  without  extra  remuneration  ; 

^ 59  & 60  Yict.,  cap.  50,  Sec,  2.  ^ Davy,  1930.  ^ Curtis  and  Battersby,  28967. 

^ Davy,  1930.  Anderson,  39013  (18)  ; Curtis  and  Battersby,  28966.  Vide  Memoranda 
by  Home  Office  and  Board  of  Education  relating  to  Superannuation  of  Police  and 
Elementary  School  Teachers  respectively.  Statistical  Appendix,  Part  XVIII. 
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and  he  is  the  skilled  adviser  of  the  Guardians  in  all  technical  and 
administrative  matters,  such  as  the  interpretation  of  the  law,  or  of  the 
Orders  and  Regulations  of  the  Central  Department.^  In  large  urban 
Unions,  his  position  is  one  of  little  less  responsibility  than  that  of  Clerk 
to  the  Borough  or  County  Council.  On  the  other  hand,  in  a large  urban 
Union,  although  he  is  the  expert  adviser  of  the  Guardians  in  all  tech- 
nical matters,  it  is  held  to  be  no  part  of  his  duty  to  supervise  and  guide 
the  relieving  officers  in  the  discharge  of  their  duties.  Neither  has  he 
that  power  over  subordinate  officers  nor  that  responsibility  over  the 
general  administration  of  relief  which  devolves  upon  the  Inspector  of 
Poor  in  Scotland.^  In  rural  Unions,  the  volume  of  his  duties  may  be 
less,  but  his  responsibility  is  equally  great. 

117.  In  many  of  the  urban  Unions  the  Clerk  gives  the  whole  of  his 
time  to  his  duties,  but  in  the  smaller  urban  and  in  the  rural  Unions 
only  part  of  his  time  is  usually  given  to  them.^  The  advantages  of  a 
“ whole-time  ” appointment  are  that  the  Clerk  gives  his  undivided  atten- 
tion to  his  work  and  is  more  likely  to  have  a complete  grasp  of  those 
details  the  mastery  or  neglect  of  which  in  the  aggregate  makes  good  or 
bad  Poor  Law  administration.^  The  advantages  of  a “part-time” 
appointment  are  that  the  Guardians  are  thereby  enabled  to  obtain  the 
services  of  a higher  type  of  man  than  they  could  afford  to  pay  as  a 
whole-time  officer,  especially  where  the  work  is  not  sufficient  to  occupy 
the  whole  time  of  an  able  man.^  These  considerations  are  of  special 
weight  in  the  country,  where  the  Guardians  often  find  it  to  their 
financial  interests  to  employ  as  Clerk  a local  Solicitor  who  is  also  Clerk 
to  the  Magistrates.®  In  certain  of  these  cases,  we  found  from  actual 
experience  that  the  Clerk  knew  little  or  nothing  about  the  Poor  Law  or 
its  administration,'^  but  relied  upon  some  subordinate  in  his  office  for 
guidance  and  for  the  necessary  knowledge  in  such  matters.®  Such 
division  between  responsibility  and  knowledge  is  not,  in  our  judgment, 
to  be  defended.  We,  therefore,  recommend  that  the  Clerk  of  the  future 
or  any  officer  performing  analogous  duties  to  any  Local  Authority,  shall 
not,  save  under  very  exceptional  circumstances,  and  subject  to  the 
consent  of  the  Local  Government  Board,  be  a part-time  officer. 

118.  Workhouse  masters. — In  regard  to  workhouse  masters,  the 
“ general  workhouse  ” system  imposes  upon  the  official  head  of  the 
workhouse  responsibility  for  the  care  of  children,  healthy  adults, 
imbeciles,  aged  and  sick  persons.  The  workhouse  master  is  expected  to 
exercise  supervision  over  the  workshop,  nursery,  school,  asylum,  and 
hospital.  The  position  in  fact  is  impossible,  and  is  recognised  to  be  so 
by  the  more  thoughtful  of  the  masters  themselves;®  moreover,  they 
complain  that  their  difficulties  are  enhanced  by  the  amount  of  book- 
keeping imposed  upon  them,  which  distracts  their  attention  from  their 
more  responsible  duties  of  supervising  the  care  of  the  inmates.^®  If,  as 
we  intend  to  recommend,  the  “general  workhouse”  is  abolished,  each  of 
the  specialised  institutions  which  takes  its  place  will  require  a superin- 
tendent, qualified  by  knowledge  and  experience  for  its  management. 
The  selection  of  men  for  such  posts  will  be  a matter  requiring  great  care 

^General  Consolidated  Order,  1847,  Art.  202  ; Amendments  of  Consolidated  Orders, 
1866,  Art.  3,  4.  ^ Vide  Part  IX.,  par.  10.  ^ Jenner-Fust,  11143.  Bagenal, 

7475-7.  ‘Jenner-Fust,  11146-9.  ® Davy,  1868.  'Visits:  Rural,  32,  82. 

8 Ihul,  65.  8 Elkerton  and  White,  26496-8.  Sharman,  74986  (12),  75179-80  ; 

ffolkes,  75247  (10)  ; Grounds,  Vol.  VII.,  App.  clxxvii.  (8)  ; Davies,  Vol.  VII.,  App.  cix. 
(8)  ; Cross,  Vol.  VII.,  App.  clxxi.  (22)  ; Ingledew,  Vol.  V.,  App.  xxvii.  (13). 
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and  discrimination,  and  the  salary  offered  must  be  sufficient  to  attract 
men  not  merely  of  organising  power,  but  having  the  moral  qualities 
necessary  to  develop  the  capacities  of  those  under  their  charge. 

119.  Similarly  in  our  judgment  highly  trained  officers  will  be  required 
in  what  are  now  regarded  as  less  important  posts.  Whilst  visiting 
workhouses  in  different  parts  of  the  country  we  have  noticed,  especially 
in  thickly  populated  urban  Unions,  that  the  number  of  labour  masters 
is  often  insufficient,  and  that  they  lack  the  training  needed  for  the 
difficult  duties  which  they  have  to  perform.  The  marked  improvement 
in  the  treatment  and  condition  of  the  sick  hn  Poor  Law  infirmaries, 
which  is  seen  everywhere,  is  due  in  great  measure  to  the  introduction  of 
trained  nurses.  If  the  condition  of  the  able-bodied  is  to  be  improved  in 
like  manner  the  qualifications  of  those  entrusted  with  their  care  must 
be  raised.  For  purposes  of  comparison  we  have  visited  some  of  His 
Majesty’s  prisons,  and  we  have  been  impressed  by  the  industry  which 
we  found  there  as  contrasted  with  the  listlessness  and  idleness  of  a 
workhouse.  After  making  every  allowance  for  the  fact  that  detention 
is  the  rule  in  the  ono  case  and  not  in  the  other,  we  are  of  opinion  that 
the  difference  is  due  to  the  thoroughness  of  the  supervision  exercised  by 
warders  and  the  curative  treatment  recently  introduced  by  the  Prison 
Commissioners. 

120.  In  this  connection  we  desire  to  call  attention  to  the  need  which 
exists  for  an  extension  and  improvement  of  the  religious  ministrations 
which  are  provided  in  Poor  Law  institutions.  All  denominations  are  in 
our  judgment  entitled  to  receive  religious  instruction  from  the  clergy  of 
their  respective  churches,  and  provision  for  this  need  ought  to  be  made. 
To  secure  the  moral  welfare  and  progress  of  all  the  inmates  of  a work- 
house  is  as  much  a duty  as  their  physical  maintenance,  and  without 
religious  and  moral  influences  improvement  is  impossible.* 

121.  Before  we  leave  the  subject  of  indoor  officers  we  desire  to  express 
a strong  opinion  that  the  indoor  staff  should  be  allowed  to  live  out, 
where  circumstances  permit,  and  so  far  as  is  consistent  with  discipline 
and  the  proper  discharge  of  their  duties.  We  cannot  approve  of  a 
system  by  which  persons  with  families  are  practically  excluded  from 
indoor  appointments,  or  by  which  parents  are  separated  from  their 
children  at  a time  when  parental  control  is  important.  We  believe  that 
in  most  institutions  arrangements  could  be  made  by  which  the  number 
of  resident  officers  would  be  greatly  reduced. 

122.  Relieving  Officers. — In  so  far  as  the  Local  Authority  is  engaged 
in  adjudicating  upon  individual  cases,  the  most  important  of  their 
officials  is  the  relieving  officer.^  Unless  he  submits  the  cases  to  them 
with  impartiality  and  a full  knowledge  they  cannot  be  sure  of  coming 
to  a wise  decision.  It  is  true  that  Guardians  sometimes  have  local 
knowledge  that  is  useful,  but  even  the  intimacy  of  a lifetime  will  often 
fail  to  reveal  essential  facts,  while  it  may  still  more  often  stand  in  the 
way  of  an  impartial  and  independent  judgment ; and  quite  as  essential 
is  the  constant  supervision  and  attention  which  a good  relieving  officer 
gives  to  the  cases  under  his  care.^ 

123.  In  the  Orders  and  Regulations  of  the  Poor  Law  Commissioners, 
provision  is  made  for  the  appointment  of  relieving  officers,®  and  in 

* Vide  Appendix. 

1 Morris,  16675.  ^ Rigby,  40718  (16)  ; Cooper,  Yol.  IV.,  App.  Ixii.  (17).  ® First 

Annual  Report,  Poor  Law  Commissioners,  H.C.  500,  1835,  p.  159. 
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subsequent  sections  their  duties  are  defined.  Those  duties,  as  now  pre- 
scribed in  the  General  Consolidated  Order,  will  be  found  set  out  in  full 
in  Mr.  Adrian’s  evidence.^  Briefly,  the}/-  are  : To  receive  all  applica- 
tions for  relief,  and  forthwith  to  examine  into  the  circumstances  of 
every  applicant  by  visiting  the  house  and  by  making  all  necessary 
inquiries  ; to  visit  from  time  to  time  all  paupers  receiving  relief  ; to 
report  to  the  Guardians  ; to  carry  out  the  instructions  of  the  Guardians 
with  reference  to  relief ; to  supply  immediate  relief  in  cases  of  sudden 
and  urgent  necessity ; and  to  procure  medical  attendance  where  neces- 
sary. 

124.  It  is  clear  that  the  efficiency  of  the  Guardians’  administration 
must  depend  very  largely  upon  the  faithfulness  and  intelligence  with 
which  these  duties  are  carried  out  by  their  officers.  Unless  full  and 
accurate  information  is  laid  before  them  they  will  not  be  in  a position 
to  form  a right  judgment  upon  the  needs  of  an  applicant,  and  may  be 
gravely  misled  as  to  the  right  course  to  pursue.^  On  the  other  hand, 
unless  the  Guardians  give  proper  weight  to  the  relieving  officer’s 
evidence,  and  are  to  some  extent  guided  hy  his  opinion,  he  is  only  too 
likely  to  become  discouraged  and  indifferent.^  We  have  been  much 
impressed  by  what  we  have  seen  and  heard  as  to  the  importance  of  pre- 
serving the  right  relation  between  the  relieving  officer  and  his  Board, 
and  by  the  great  diversity  of  practice.  It  happens  not  infrequently 
that  where  the  relieving  officer  is  a masterful  man,  he  completely 
dominates  the  situation,  making  known  as  much  or  as  little  of  the  facts 
of  the  case  as  he  chooses,  and  dictating  to  whom  relief  shall  or  shall  not 
be  given,  and  in  what  amount.^  It  is  a practice  which  may  work  with- 
out any  serious  miscarriage  of  justice,  but  it  is  clearly  open  to  grave 
abuse ; and  it  is  fatal  to  any  genuine  interest  in  the  work  by  the 
Guardians  themselves  when  they  merely  ratify  the  decisions  of  their 
officer. 

125.  But  the  results  may  be  still  more  serious  where  the  information 
and  recommendation  of  the  relieving  officer  are  brushed  aside,  and  the 
cases  dealt  with  on  other  grounds. 

“ The  relieving  officer  is  paid  to  know,  and,  if  he  has  time  and  is  not  overworked, 
ought  to  know  all  the  facts,  but  I have  over  and  over  again  seen  his  judgment  and 
recommendation  overridden  by  Guardians  whose  feelings  or  want  of  knowledge  or 
partiality  overcame  their  reason.  That  is  a great  discouragement  to  the  relieving 
officers,  who  have  often  complained  to  me  of  this  weak  point  in  administration.”  “ 

The  President  of  the  Metropolitan  Relieving  Officers’  Association 
says  : — 

“ Relieving  officers  generally  feel  that  their  advice  and  opinion  should  not  be  so 
readily  set  aside  as  it  is  at  the  present  time.®  I have  heard  relieving  officers  make 
this  remark  time  after  time  : ‘ What  is  the  good  of  our  making  inquiries  and  looking 
into  cases  when  the  Guardians  will  not  take  any  notice  of  our  recommendations 
when  we  bring  the  case  up?’'  We  feel  that  experience  is  so  often  set  aside  for 
personal  policy.”  ® 

In  places  where  the  poor  are  allowed  to  make  statements  for  the 
purpose  of  obtaining  relief  without  due  verification  being  made  of  these 
statements,  a whole  class  of  the  population  is  being  tempted  daily  into 
habits  of  deceit.  Of  one  London  Union  we  are  told  : — 

“ Inquiry  into  character  of  applicants  for  out-relief  and  into  truth  of  their  state- 
ments is  discouraged.  In  no  case  are  employers  asked.  The  superintendent 

^Adrian,  232.  ^Visits:  Urban  2 D.  ® Thompson,  22801-2  ; Dodd,  47191  (34i)  ; 
Chance,  27301  ; Visits  : Urban,  22  C,  24  B ; Jones,  49790.  ‘‘Visits  : Urban,  5 A,  25  A, 
45  B ; Rural,  75,  82.  ® Bagenal,  Vol.  I.,  App.  xv.  (A)  (131).  ® Thompson,  22636. 

'Thompson,  22638.  ^ Ibid.,  22715. 
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relieving  officer  has  applied  three  times  to  the  Guardians  for  permission  to  request 
the  officers  to  ascertain  the  wages  of  persons  applying  for  relief.  They  absolutely 
refused  to  grant  such  permission.  The  result  is:  ‘We  are  “done”  every  day  we 
rise,’  On  several  occasions  it  has  been  found  that  recipients  of  out-relief  under- 
stated their  earnings,  or  that  after  relief  had  been  granted  they  obtained  remunera- 
tive employment.  These  facts,  when  brought  to  the  knowledge  of  the  Guardians, 
are  ignored,  and  the  relief  is  continued  as  before.”  ^ 

126.  Perhaps  the  most  striking  evidence  in  this  connection  is  a list  of 
cases  from  Leicester  in  which  relief  has  been  continued  by  the 
Guardians,  although  the  relieving  officers  have  reported  the  cases  as 
unsatisfactory.^ 

127.  In  one  respect  the  position  of  the  relieving  officer  in  relation  to 
the  Guardians  is  a peculiarly  difficult  one  for  him.  He  is  their  paid 
servant,  and  is  bound  to  carry  out  their  instructions  with  regard  to 
relief ; and  yet  it  is  he  who  is  responsible  if,  in  consequence  of  those 
instructions,  any  misadventure  should  occur.  If,  for  instance,  the 
Guardians  order  that  relief  shall  be  given  only  in  the  workhouse,  and 
the  applicant  refuses  to  enter,  then  the  relieving  officer  is  not  free  from 
responsibility,  but  must  “ watch  the  case,”  giving  sufficient  food  from 
time  to  time  to  prevent  starvation  ^ : — 

“ It  is  a most  onerous  responsibility,  and  what  is  more,  exposes  the  relieving 
officer  to  threats  of  being  indicted  for  manslaughter  and  so  on  in  case  the  man 
dies.” 

The  Metropolitan  Association  of  Relieving  Officers  ask  that  their 
members  may  be  relieved  of  this  responsibility.  They  say  : — 

“ Where  a case  has  been  adjudicated  by  the  Board  of  Guardians  and  they  are  of 
opinion  that  indoor  relief  is  the  proper  relief  to  offer,  then  the  relieving  officer 
should  not  be  left  with  the  responsibility  of  dealing  with  the  cases  when  the 
applicants  object  to  go  inside,^  . . . 

“ The  Guardians  will  very  often  tell  the  officer  that  he  must  watch  the  case. 
But  what  is  meant  by  watching  the  case  ? — simply  that,  to  protect  himself,  he  goes 
and  gives  them  relief.  ...  We  feel  that  it  should  not  rest  with  us.  We  feel 
that  the  applicant,  having  had  the  opportunity  of  accepting  or  rejecting  the  relief 
offered,  should  abide  by  the  consequence  of  his  own  choice.”  ® 

128.  We  think  that  this  request  is  reasonable,  and  we  would  add  that, 
in  our  opinion,  this  construction  of  the  law  imposes  on  relieving  officers 
an  excess  of  obligation  which  interferes  with  the  just  and  proper 
administration  of  relief.  If  there  is  any  dereliction  of  duty  there  is 
ample  opportunity  for  the  Local  Authority  or  for  any  private  person 
to  report  the  matter  to  the  Local  Government  Board,  who  can  investi- 
gate the  complaint,  and  if  he  is  culpable,  deprive  the  officer  of  his  post. 
We  think  that  administrative  appeal  and  administrative  action  on  these 
lines  should  be  sufficient. 

129.  It  is  clear  that  if  the  relieving  officer  is  to  perform  his  work 
satisfactorily  he  must  not  be  burdened  with  too  large  a number  of  cases. 
This  is  important  not  only  from  the  point  of  view  of  the  original 
inquiries,  but  also  from  that  of  the  subsequent  supervision.  His  duty 
is  not  ended  when  he  has  carried  out  the  first  order  of  the  Guardians. 
A large  number  of  cases  remain  on  his  books  for  a considerable  time, 
many  are  permanent,  and  these  should  be  constantly  visited.  We  have 
found  a great  diversity  of  opinion  as  to  the  number  of  cases  which  a 


^ Report  as  to  Effect  of  Outdoor  Relief  on  Wages  and  the  Conditions  of  Employment 
in  London,  by  Miss  Williams  and  Mr.  Jones,  p.  13.  ^Kemp,  46894-6,  App.  xxv.  (a). 
3 Adrian,  758-60,  955-60;  vide  also  Young,  69537  (9),  69587.  69595-601;  Burnell, 
68171-5  ; Hurworth,  53035-43  ; Solomon,  50703.  '‘Davy,  3020.  ^Thompson,  22572. 
^ Ibid.,  22573-4. 
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relieving  officer  can  look  after,  and  a still  greater  diversity  of  practice. 
Mr.  Bagenal  writes  on  this  point  : — 

“ As  to  the  number  of  cases  which  a relieving  officer  can  deal  with,  both  popula- 
tion and  acreage  must  be  taken  into  account.  A very  experienced  superintendent 
of  out-relief  expressed  quite  recently  to  me  the  opinion  that  in  a small  densely 
populated  district  a good  relieving  officer  can  look  after  300  cases,  assuming  he  has 
no  other  duties  and  there  is  a superintendent  and  cross-visitor.”  ^ 

Mr.  Lockwood  quotes  an  experienced  officer  as  holding  that  the  propor- 
tion should  not  exceed  150  to  each  officer.^  Mr.  Preston-Thomas  says  : 

“ In  many  of  the  Unions,  the  staff  of  relieving  officers  is  so  inadequate  as  to  make 
it  quite  out  of  the  question  that  cases  should  receive  sufficient  investigation  ; and 
some  Boards  of  Guardians,  even  if  they  desired  to  reform  their  present  laxity  in 
the  grant  of  relief,  would  probably  find  it  impossible  to  do  so  without  reorganising 
their  official  machinery  in  this  respect.  Cases  are  too  often  decided  according  to 
the  sympathies  of  individual  Guardians  rather  than  on  facts  systematically  ascer- 
tained by  relieving  officers.  . . . The  Local  Government  Board  have  indicated  be- 
tween 250  and  300  as  the  maximum  number  with  which  one  relieving  officer  can 
efficiently  deal.”^ 

Mr.  Preston-Thomas  quotes,  as  an  instance,  the  case  of  Barnstaple  in 
1902 

“For  1,479  outdoor  paupers  it  has  only  three  relieving  officers,  much  of  whose 
time  is  taken  up  with  other  duties,  two  of  them  being  also  inspectors  of  nuisances, 
while  the  third  is  so  much  occupied  with  his  functions  as  registrar  that  he  has 
frankly  stated  his  inability  properly  to  investigate  the  circumstances  of  the  paupers 
to  whom  he  administers  relief  ; and  of  whom  he  has  over  700  on  his  books.” 

In  this  case  the  Local  Government  Board  intervened,  and  insisted  on 
the  appointment  of  another  officer  with  the  result  that : — 

“ they  had  saved  the  salary  of  the  officer  several  times  over,  and  they  were  now 
in  a position  to  judge  whether  their  people  wanted  relief  or  did  not  want  relief, 
which  was  the  great  thing.”  ^ 

130.  The  largest  proportion  of  cases  to  relieving  officers  which  has 
been  reported  is  at  Leicester,  where  in  1906  it  stood  over  1,000,  and  is 
still  more  than  800  to  each  officer.^  It  is  obvious  that  where  the  num- 
ber of  families  becomes  too  large  they  cannot  be  looked  after  in  a satis- 
factory manner ; and  we  have  satisfied  ourselves,  both  by  looking  over 
the  officers’  books  and  by  attending  at  Relief  Committees,  that,  in  many 
Unions,  the  information  obtained  is  quite  inadequate  to  a proper  under- 
standing of  the  cases.®  * Our  view  practically  coincides  with  that  of 
the  Royal  Commission  on  the  Aged  Poor  who  report : — 

“ In  urban  districts  there  is  no  doubt  that  these  (relieving)  officers  . . . have 
often  far  more  work  than  they  can  properly  perform,  and  this  is  especially  the  case 
where  outdoor  relief  is  freely  given.”  ^ 

We  recommend,  therefore,  that  in  any  scheme  or  regulations  for  the 
administration  of  relief  in  local  areas,  the  proportion  of  cases  to  officers 
be  carefully  and  periodically  revised. 

131.  The  position  is  complicated  by  the  difficult  question  of  pay- 
stations.  The  best  work  is  done  when  the  relieving  officer  has  time  to 


* Although  the  population  and  the  extent  of  the  district  are  not  the  only  factors 
which  should  be  considered  in  this  connection,  they  form  a fairly  reliable  test  of  the 
adequacy  of  the  staff  employed,  and  we  find  that  there  are  unions  in  which  the  relieving 
officers’  districts  have  populations  of  80,000  and  upwards,  and  others  in  which  the  acre- 
age extends  to  upwards  of  100,000.  A district  in  one  Union  has  a population  of  74,000 
and  an  acreage  of  35,000,  and  another  Union  v/hich  has  but  one  relieving  officer  has  a 
population  of  18,000  and  an  acreage  of  111,000. 

^ Bagenal,  Vol.  I.,  App.  XV.  (A)  (131).  ^ Lockwood,  12669.  ^ Preston-Thomas, 

Yol.  I.  App.  viii.  (A)  (22-3).  Preston-Thomas,  4403.  ^ Walsh,  Vol.  I.,  App. 

xviii.  (A)  (26);  Hincks,  Vol.  IV.,  App.  cxxxiv.  (29);  Vide  aho  James,  48454  ; Coulson, 
52543.  Visits  : urban,  2d,  13,  25a,  43a  ; rural,  53,  65b,  72,  75,  78,  82,  88.  ^ Report  of 

Royal  Commission  on  the  Aged  Poor  [Cd.  7684],  1895,  p.  xxii.,  par.  58. 
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take  the  money  to  the  home  each  week,  and  so  see  for  himself  the  posi- 
tion of  the  recipients  ; hut  owing  to  the  large  number  of  cases,  and  in 
country  districts  to  their  remoteness  from  the  centre,  the  custom  has 
become  almost  universal  of  instituting  pay-stations,  to  which  the 
recipients  of  relief  come  or  send  for  their  allowances.  The  pay-stations 
were  originally  started  in  obedience  to  a suggestion  from  the  Local 
Government  Board  in  1871,^  and  they  conduce,  no  doubt,  to  a consider- 
able saving  of  time ; but  there  is  evidence  to  show  that  they  are  open 
to  abuse  and  lead  to  careless  work.^  To  abolish  the  pay-stations  would 
mean  additional  officers  in  many  cases,^  but  great  stress  is  laid  upon  the 
need  for  their  abolition  by  one  witness  of  much  experience  : — 

“ Various  complaints  have  been  made  against  the  system,  as,  for  instance,  that 
children  are  sent  to  the  relief  stations  to  receive  the  parish  pay  from  the  relieving 
officer.  Then  it  is  notorious  that  occasionally  one  of  the  paupers  will  act  as  a sort 
of  commission  agent  and  collect  the  pay  of  other  paupers  for  a small  sum.  A 
graver  objection  to  relief  stations  is  that  if  you  have  relief  stations,  you  have  no 
certainty  that  the  relieving  officer  really  visits  the  home  of  the  pauper  . . . the 
abolition  of  relief  stations,  or  their  restriction  to  the  smallest  possible  limit,  would 
be  the  best  check  that  the  relieving  officer  discharged  what  is  one  of  his  primary 
duties,  namely  that  of  visiting  the  pauper.  . . I think  the  importance  of  ensuring 
that  the  relief  shall  be  paid  to  the  pauper  in  his  own  house  is  so  great  that  I would 
not  hesitate  to  recommend  any  increase  of  the  relieving  officer  staff  which  was 
necessary  to  that  end.  I put  the  suggestion  forward  as  one  of  the  most  important 
ones  which  I am  able  to  make  for  improving  what  I have  already  termed  the  busi- 
ness side  of  the  present  relief  administration.** 

We  recommend  the  abolition  of  the  pay-station.  We  have  ourselves 
noticed,  in  going  round  with  relieving  officers,  sometimes  that  the 
people  did  not  recognize  the  officers,®  sometimes  that  the  officers  did 
not  know  the  addresses  of  the  people  they  were  visiting.® 

132.  Even  more  important  than  to  have  a sufficient  number  of  reliev- 
ing officers  is  to  have  the  right  type  of  man  appointed.  Generally 
speaking,  the  only  personal  influence  which  is  brought  to  bear  upon  the 
poor  in  connection  with  outdoor  relief  is  that  of  the  relieving  officer, 
and  owing  to  his  position  that  influence  may  be  very  great.  It  is  right 
to  record  that  the  majority  of  the  officers  we  have  seen  have  shown  a 
high  sense  of  their  responsibility  in  this  regard,  and  that  in  visiting  the 
homes  of  paupers  we  have  seen  that  the  officer  is  welcome  as  a valued 
friend. 

133.  But  it  is  inevitable  under  the  present  system  of  appointment  that 
officers  should  differ  widely  in  capacity  and  that  some  should  be  much 
less  suited  to  the  difficult  work  than  others.  Mr.  Preston-Thomas  thinks 
that : — 

“ As  a rule  the  relieving  officers  are  a very  good  class,  and  that  we  get  men  who 
do  their  work  surprisingly  well.”' 

Another  witness,  however,  says  : — 

“ As  a matter  of  fact  men  are  appointed  relieving  officers  very  often  who  know 
absolutely  nothing  about  it.  A relieving  officer,  as  a rule,  has  to  learn  his  work 
after  he  is  appointed.  It  is  very  difficult  to  get  at  the  motives  which  move  indivi- 
duals to  appoint  other  individuals  to  certain  Poor  Law  offices,  but  you  will  some- 
times see  a man  appointed  as  a relieving  officer  simply  because  he  has  failed  in 
everything  else — I will  not  say  very  often — but  not  infrequently.  He  may  have 
failed  as  a farmer  ; he  may  have  failed  as  a contractor  ; he  may  have  failed  as  a road 
surveyor  ; he  may  have  failed  in  any  sort  of  line  of  business  to  which  he  has  devoted 
himself,  but  if  he  be  well  known  and  have  a quantity  of  friends  they  will  find  some- 
thing for  him.”  ® 

^ Bagenal,  7808.  ^ Davy,  2518,  2752  ; Dansey,  5945-6  ; Fleming,  8923.  ^ Preston- 

Thomas,  12403.  ■*  Davy,  2518.  " Visits  : Rural,  83.  Ihid.^  75.  ^ Preston- 

Thomas,  12449.  ® Fleming,  8937. 
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134.  Later  in  the  Report  we  shall  propose  very  considerable  changes 
in  the  relations  between  public  and  voluntary  assistance.  These  would 
lead  to  many  alterations  that  would  affect  the  work  of  a relieving  officer 
incidentally.  An  altogether  higher  standard  of  investigation  in  the  in- 
dividual case  will  be  required  with  a more  careful  consideration  of  the 
possibilities  of  preventing  distress ; for  we  shall  propose  that  all  cases 
in  which  prevention  may  be  possible  shall  be  referred  to  a co-operating 
Committee  of  Voluntary  Assistance.  It  will  follow  that  instead  of 
relieving  officers  endeavouring  to  fulfil  the  impossible  task  of  dealing 
with  hundreds  of  cases,  they  will  have  to  expend  much  more  care  in 
individual  cases,  and  at  the  same  time  much  of  the  supervision  of  cases 
will  be  shared  with  voluntary  workers.  This  will  lead  to  an  increase 
and  concentration  of  their  duties  in  one  direction  and  to  the  reduction 
of  their  work  in  another.  All  our  references  to  the  work  of  relieving 
officers,  and  indeed  to  the  character  of  existing  administration  generally, 
must,  in  any  inferences  which  may  be  drawn  from  them  in  regard  to  the 
future,  be  qualified  by  this  consideration.  As  we  state  later  on,  we  are 
of  opinion  that  in  some  places  an  officer  might  be  appointed  who,  like 
the  Inspector  of  Poor  in  Scotland,*  might  fill  the  position  both  of  Clerk 
and  relieving  officer  with  such  assistance  as  is  necessary.  With  a 
simplified  Poor  Law  it  should  not  be  necessary  in  all  circumstances  to 
have  a Clerk  who  is  a Solicitor  in  charge  of  the  official  work  of  each 
local  Committee.  Thus  the  changes  which  we  propose  will  affect  the 
work  and  the  relations  of  officers  to  the  Authorities  in  many  different 
ways. 

135.  Instances  have  also  been  brought  to  our  notice  where  ex-Guardians 
have  been  appointed  as  relieving  officers,  having  resigned  their  office  as 
Guardians  for  the  purpose  of  taking  up  a position  as  paid  officer.^  It  has 
been  pointed  out  to  us  that  in  such  cases  the  Guardians,  in  making  the 
appointment,  are  more  likely  to  be  moved  by  considerations  of  sympathy 
with  their  colleague  than  by  an  impartial  estimate  of  his  fitness  for  the 
post.  And  even  if  he  be  duly  qualified,  it  must  be  difficult  to  make 
properly  amenable  to  discipline  an  officer  who  has  lately  been  the 
colleague  and  equal  of  those  whom  it  is  now  his  duty  to  obey.  We 
recognise  that  it  may  be  considered  unjust  that  the  experience  gained  by 
membership  of  a Local  Authority  should  be  a bar  to  appointment  as  an 
officer  of  that  Authority,  but  we  feel  strongly  that  it  would  be  little  less 
than  a national  disaster  to  encourage  a practice  of  seeking  membership 
of  Local  Authorities  with  the  ultimate  purpose  of  obtaining  paid  offices. 
To  do  so  would  be  to  debase  the  tradition  of  local  government  in  England 
which  is  founded  on  the  principle  of  voluntary,  unpaid  service ; and 
there  would  be  a great  danger  of  attracting  a worse  instead  of,  as  we 
wish,  a better  class  of  volunteers  to  the  State’s  service  of  local  govern- 
ment. We  think  that  it  should  be  recognised  that  membership  of  a Local 
Authority  is  a bar  to  candidature  for  paid  posts  under  that  Authority. 

136.  To  this  end  we  recommend  that  a Local  Authority  should  not  be 
allowed  to  appoint  an  ex-member  as  a paid  officer  unless  he  or  she  has 
ceased  to  be  a member  of  the  Local  Authority  for  a period  of,  say,  twelve 
months  before  appointment.  A rule  of  this  kind  is,  we  understand, 
actually  enforced  by  the  Registrar-General  in  the  case  of  local  appoint- 
ments in  connection  with  the  registration  of  births  and  deaths. 

* For  definition  of  duties  of  Inspector  of  Poor  vide.  Part  IX.  par.  19. 

^ Carryer,  46537  ; Frater,  52150.  Visits : Rural,  65,  75  ; and  recent  questions  to 
Mr.  Burns  in  Parliament. 
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137.  At  present  the  appointment  of  a relieving  officer  must  be  sanc- 
tioned by  the  Local  Government  Board. ^ The  only  prescribed  qualifica- 
tions are,  that  the  officer  must  be  able  to  keep  accounts,  must  be  resident 
in  his  district,  and,  unless  with  the  consent  of  the  Guardians  and  of  the 
Local  Government  Board,  must  not  engage  in  any  other  trade,  profession, 
or  service.^  As  in  the  case  of  other  officers,  it  is  obvious  that  these 
“ qualifications  ” are  by  no  means  comprehensive  of  the  qualities  which 
are  to  be  desired  in  a relieving  officer.  To  a large  extent  those  qualities 
are  of  a personal  nature  which  it  is  difficult  to  test  in  any  way  but  by 
actual  experience.  Mr.  Baldwyn  Fleming  says  : — 

“ For  a relieving  officer  you  want  not  only  a man  of  good  personal  character,  but 
you  want  a man  of  great  sympathy  and  at  the  same  time  great  firmness,  you  want  a 
man  who  can  be  very  gentle  and  at  the  same  time  very  strong,  you  want  a man  who 
has  the  fullest  sympathy  with  distress  and  at  the  same  time  who  is  determined  to 
protect  the  ratepayers  from  fraud — a man  who  will  find  out  imposition  on  the  one  , 
hand  and  be  very  stern  with  it,  and,  who,  on  the  other  hand,  will  be  most  sympathetic 
with  real  suffering.”  ^ 

Mr.  Lockwood  states  : — 

“ A relieving  officer  is  practically  on  duty  the  whole  twenty-four  hours  through. 
He  has  frequently  to  act  in  difficult  cases  on  his  own  responsibility  ; his  duties  take 
him  into  uncleanly  houses  and  rough  localities,  he  is  on  duty  always  and  liable  to  be 
called  up  at  any  hour  of  the  day  or  night.” 

138.  Under  the  present  system  a relieving  officer  generally  approaches 
his  work  without  any  previous  experience,  and  the  Guardians,  having 
once  appointed  him,  cannot  remove  him  except  with  the  consent  of  the 
Local  Government  Board  It  has  been  suggested  that  relieving  officers 
should  always  be  appointed  in  the  first  instance  as  assistants,  and  only 
promoted  to  independent  positions  after  having  received  training  and 
shown^definite  capacity.^  A further  suggestion  is  that  training  should 
be  combined  with  examination  : — 

“ The  work  of  the  relieving  officer  is  of  such  importance  that  he  should  be  trained 
for  the  work  and  expected  to  obtain  a certificate  from  a competent  authority  as  to 
his  knowledge  of  the  law  and  the  orders  of  the  Local  Government  Board  governing 
his  duties.”  The  Metropolitan  Relieving  Officers’  Association,  after  due  considera- 
tion, passed  the  following  resolution  on  September  30th,  1903  : “ That  the  Metro- 
politan Relieving  Officers’  Association  agrees  with  the  training  and  certification 
of  relieving  officers.”  ® 

Some  advance  has  already  been  made  in  this  direction  in  connection  with 
the  School  of  Sociology  : — 

“ Lectures  and  classes  have  been  held,  conducted  by  experts  in  Poor  Law  practice, 
and  in  March  last  an  examination  extending  over  nine  hours  was  arranged.  The 
examiners  were  well-known  authorities  upon  the  various  subjects.  Thirty-eight 
candidates  entered,  amongst  them  superintendent  relieving  officers,  relieving  officers 
and  assistants,  and  others  not  in  the  service  ; twenty-eight  candidates  qualified  for 
a certificate.”  ® 

139.  As  we  have  stated  no  person  should  be  appointed  as  a relieving 
officer  who  has  not  had  some  previous  training  as  an  assistant  relieving 
officer  or  has  not  passed  an  examination  and  obtained  a certificate  of  an 
examining  authority  recognised  by  the  Local  Government  Board. 

140.  We  have  already  referred,  generally,  to  the  present  system  of 
superannuation  of  Poor  Law  officers : one  of  its  effects  on  a relieving 
officer  is  that  he  has  little  chance  of  promotion.'^  The  work  is  more 
difficult  and  the  salary  higher  in  some  Unions  than  in  others,  but  under 
the  present  arrangement  there  is  little  or  no  passing  from  the  one  to  the 
other.  And  as,  generally  speaking,  the  officers  are  all  of  one  grade, 

^ Davy,  1874.  ^ General  Consolidated  Order,  1847,  Art.  164,  166  ; General  Order, 

September  7tb,  1899.  ® Fleming,  9021.  Lockwood,  12666.  ^ Fleming,  8998  ; 

Blossom,  42979  ; Craig,  19550,  19611-2.*  « Craig,  19466  (29).  7 Davy,  1932-3. 
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there  is  no  promotion  in  the  service  of  one  Board.  In  large  Unions, 
however,  a change  is  taking  place  in  this  direction,  and  it  is  becoming 
more  usual  to  appoint  different  grades  of  officers.  In  eleven  of  the 
London  Unions  and  some  provincial  towns  there  are  superintendent 
relieving  officers  who  supervise  the  work  of  the  staff,^  and  to  some 
extent  train  the  officers  in  their  work.  Mr.  Court  says  : — 

“ Some  of  their  relieving  officers  who  were  appointed  were  not  at  all  good  men  at 
the  time  of  their  appointment — they  were  people  who  had  been  attendants  in 
lunatic  asylums  and  so  on  ; but  I really  think  that  all  of  them  are  turning  out 
fairly  well  and  that  they  are  improving.  That  was  one  reason  why  we  wanted  a 
superintendent  relieving  officer,  so  as  to  educate  these  people  first  of  all  and  then 
to  supervise  them.”^ 

At  Nottingham,  Mr.  Herbert  states  : — 

“ Owing  to  the  extra  vigilance  of  the  relieving  officers,  and  the  very  careful 
inquiries  that  were  made  by  the  superintendent  relieving  officer,  many  cases  of 
deception  were  shown  up,  as  will  be  seen  by  the  list  of  cases  taken  from  the 
superintendent  relieving  officers’  reports.”  ^ 

141.  In  some  Unions  “ cross-visitors  ” are  appointed  who  perform  some- 
what the  same  functions  as  the  superintendent ; ^ while  the  “ assistant  ” 
relieving  officer  is  generally,  as  his  name  implies,  of  subordinate  rank, 
and  his  appointment  affords  a good  opportunity  for  training  prior  to 
promotion.^ 

142.  There  is  one  other  point  to  which  we  desire  to  draw  attention  in 
this  connection,  and  that  is  the  excellence  of  the  work  which  can  be  done 
by  women  as  regards  the  outdoor  poor.  In  some  few  Unions,  women  are 
already  employed  in  visiting  certain  classes  of  cases.  In  Bradford,  an 
experienced  woman  holding  a certificate  of  the  Sanitary  Institute  visits 
all  out-relief  cases,  and  makes  an  independent  report  as  to  circumstances 
and  condition  of  the  homes  direct  to  the  Committee.®  In  Camberwell 
and  Southwark  “ their  visiting  is  understood  to  relate  chiefly  to  children 
and  lying-in  cases,”  while  at  King’s  Norton  a woman  is  engaged  chiefly 
in  visiting  widows  and  old  people  in  receipt  of  out-relief.®  It  is  obvious 
that  there  are  many  cases  in  which  it  is  more  suitable  that  a woman 
should  visit  the  home,  and  in  which  her  influence  may  be  more  efifective. 
Amongst  many  of  the  poorest  class  the  knowledge  of  housekeeping  and 
child-management  is  very  defective,  and  might  be  greatly  improved  by 
a sensible  woman  visiting  regularly  ; while  her  care  and  supervision 
would  bring  comfort  to  many  of  the  permanent  aged  cases. 

143.  Proposed  Public  Assistance  Service. — For  reasons  suggested  in 
previous  pages  and  further  developed  in  the  Chapters  on  Indoor  and 
Outdoor  Relief  we  are  of  opinion  that  a Public  Assistance  Service  should 
be  set  up  which  should  include  all  officers  concerned  with  the  super- 
vision, control,  and  disciplinary  treatment  of  the  poor- -not  only  those 
who  in  the  future  will  occupy  positions  analogous  to  that  of  the  Inspector 
of  Poor  in  Scotland,  but  also  relieving  officers  both  male  and  female, 
masters,  matrons  and  superintendents  of  institutions  of  every  grade, 
labour  masters  and  mistresses.  The  service  should  be  graded,  and  no 
person  should  be  eligible  for  enrolment  who  had  not  received  a certificate 
from  a recognised  Authority,  showing  that  he  possessed  specific  qualifi- 
cations. Those  qualifications  should  include  some  knowledge  of  the  law 
and  the  principles  on  which  it  is  based,  and  such  intellectual  acquire- 


^ Lockwood,  13575  ; Wallace,  77008  (1)  ; Thompson,  22734-7  ; Wood,  16068  ; Dewsnup, 
Vol.  IV.,  App.  xxxvii.  (1-3).  ^ Court,  6659.  ® Herbert,  Vol.  I.,  App.  xvii.  (A)  (62). 

Davy,  2515.  ® Lockwood,  12666,  12945.  ® Women’s  Local  Government  Society, 

Vol.  IX.,  App.  Ixxxiv.  (14).  " Lockwood,  13575.  ® Hayward,  45922  (1). 
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ments  as  would  enable  him  or  her  to  discharge  satisfactorily  the  duties 
to  be  performed.  A system  should  be  organised,  whereby  those  who 
have  been  certified  as  eligible  for  service  could  give  evidence  of  capacity, 
knowledge  and  interest  in  their  work  by  obtaining  higher  certificates  on 
lines  similar  to  those  which  obtain  in  other  services  ; in  effect,  every 
officer  should  realise  in  the  earlier  years  of  his  career  not  only  that  he 
has  to  discharge  certain  formal  duties,  but  that  he  is  concerned  with  the 
moral  training  of  those  committed  to  his  care.  In  our  visits  to  the 
workhouses  we  have  been  impressed  by  the  interest  which  the  higher 
type  of  masters  and  matrons  take  in  the  moral  recovery  of  inmates  ; 
with  properly  graded  institutions,  this  type  of  officer  would  become 
far  more  common  than  at  present.  We  think  that  there  should  be  more 
opportunity  of  promotion  from  the  lower  to  the  higher  ranks  in  the 
service,  that  opportunities  of  specialised  training  should  be  provided, 
and  that  no  question  of  superannuation  should  hinder  the  transfer  of 
efficient  and  promising  officers  from  one  Local  Authority  to  another. 

Summary  of  Recommendations  and  Suggestions  in  Chapter  3. 

(1)  When  a Local  Authority  and  the  Local  Government  Board, 
concur  in  the  opinion  that  the  retention  of  any  officer  is  on  general 
grounds  detrimental  to  the  administration,  the  Local  Authority 
should  have  power  to  terminate  that  officer's  appointment  after 
proper  notice.  (101.) 

(2)  No  person  should  he  appointed  as  Clerk  ^uho  has  not  some 
knovjledge  and  experience  of  the  Poor  Law,  no  person  as  superinten- 
dent of  an  institution  who  has  not  had  some  experience  in  dealing 
%cith  the  classes  which  the  institution  contains,  and  no  person  as  a 
relieving  officer  who  has  not  had  some  previous  training  as  an  assis- 
tant relieving  officer  or  has  not  passed  an  examination  and  obtained 
a certificate  of  an  examining  Authority  recognised  by  the  Local 
Government  Board.  (106.) 

(3)  There  should  be  qualifying  examinations  for  the  higher  officers. 
Once  qualifications  for  each  office  are  laid  down,  and  the  Local 
Government  Board  satisfied  that  they  are  fulfilled,  the  entire  responsi- 
bility for  the  appointment  of  all  officers  might  be  left  to  the  new 
Local  Authorities.  (104  and  107.) 

(4)  The  Local  Government  Board  might  sanction  a scale  of  officers' 
salaries  for  each  local  Authority,  and  so  long  as  the  salaries,  or 
increases  of  salaries  were  in  accordance  %vith  that  scale,  it  should 
not  be  necessary  for  the  Local  Authority  to  require  the  sanction  of 
the  Local  Government  Board  to  individual  salaries.  (107.) 

(5)  A Central  Superannuation  Fund  should  be  established  for  the 
whole  service,  and  in  the  case  of  teachers  transferring  themselves 
from  public  elementary  schools  to  the  Poor  Law  service  and  vice  versa, 
arrangements  should  be  made  by  which  any  sacrifice  of  pension  is 
avoided.  (114.) 

(6)  The  Clerk  of  the  future  or  any  officer  performing  analogous 
duties  to  any  Local  Authority  shall  not,  save  under  very  exceptional 
circumstances,  and  subject  to  the  consent  of  the  Local  Government 
Board,  be  a part-time  officer.  (117.) 

(7)  If  the  general  workhouse  is  abolished,  each  of  the  specialised 
institutions  which  takes  its  place,  will  require  a superintendent, 
qualified  by  knowledge  and  experience,  for  its  management.  The 

926.— I.  f 
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salary  offered  must  he  sufficient  to  attract  men  not  merely  of  organis- 
ing 'power,  but  having  the  moral  qualities  necessary  to  develop  the 
capacities  of  those  under  their  charge,  (118.) 

(8)  Highly  trained  officers  will  he  required  in  what  are  now 
regarded  as  less  important  posts,  as  e.g.,  that  of  labour  master.  (119.) 

(9)  Provision  should  he  made  for  inmates  of  all  denominations 
receiving  religious  administration  and  instruction  from  the  clergy 
of  their  respective  churches.  (120.) 

(10)  The  indoor  staff  should  he  allowed  to  live  out,  where  circum- 
stances permit,  and  so  far  as  is  consistent  with  discipline  and  the 
proper  discharge  of  their  duties.  (121.) 

(11)  Where  adequate  relief  is  offered  and  refused,  the  responsibility 
for  the  consequences  arising  from  such  refusal  should  not  rest  with 
the  relieving  officer.  (127-128.) 

(12)  The  relieving  officer  must  not  he  burdened  with  too  large  a 
number  of  cases.  (129.)  In  any  scheme  or  regulations  for  the 
administration  of  relief  in  local  areas,  the  proportion  of  cases  to 
officers  should  he  caref'Vblly  and  periodically  revised.  (130.) 

(13)  Pay  stations  should  he  abolished.  (131.) 

(14)  In  some  places  an  officer  might  he  appointed  who,  like  the 
Inspector  of  Poor  in  Scotland,  might  fill  the  position  both  of  Clerk 
and  relieving  officer  with  such  assistance  as  is  necessary.^  (134-) 

(15)  A Local  Authority  should  not  he  allowed  to  appoint  an  ex- 
member  as  a paid  officer,  unless  he  or  she  has  ceased  to  he  a member 
of  the  Local  Authority  for  a period  of,  say,  twelve  months  before 
appointment.  (136.) 

(16)  Women  visitors  might  he  employed  for  certain  classes  of 
out-relief  cases.  (142.) 

(17)  A graded  Public  Assistance  Service  should  he  set  up  which 
should  include  all  officers  concerned  with  the  supervision,  control, 
and  disciplinary  treatment  of  the  poor,  including  relieving  officers, 
both  male  and  female,  masters,  matrons  and  superintendents  of 
institutions  of  every  grade,  labour  masters  and  mistresses.  In  this 
service  there  should  be  more  opportunity  of  promotion  from  the  lower 
to  the  higher  ranks,  and  no  question  of  superannuation  should  hinder 
the  transfer  of  efficient  and  promising  officers  from  one  Local 
Authority  to  another.  (143.) 

^ The  designation  and  duties  of  the  chief  officers  of  the  new  Public  Assistance 
Authorities  will  be  found  in  Part  IX. 
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144.  Reasons  for  enlarging  area  of  administration  in  1834. — 
At  the  basis  of  the  reforms  introduced  by  the  Act  of  1834  lay  the 
enlargement  of  the  area  of  administration  from  the  parish  to  the  union 
of  parishes.  The  intention  of  thus  increasing  the  area  of  administration 
was  partly,  as  we  have  seen,  to  avoid  the  difficulties  arising  out  of  the 
distribution  of  relief  in  small  areas,  where  administrators  and  recipients 
were  near  neighbours.  Partly  also  it  was  desired,  by  the  creation  of  a 
common  fund,  to  make  it  possible  for  officers  of  a higher  standing  to  be 
employed.^  But  the  primary  object  of  the  change  was  to  facilitate  the 
construction  and  “ common  use”  of  workhouses.^  It  was  impossible  that 
each  parish  should  erect  and  maintain  its  own  workhouse  ; but  the 
abolition  of  parochial  relief  involved  the  alternative  of  maintenance  in 
institutions,  and  it  was  for  the  purpose  of  facilitating  institutional  treat- 
ment that  the  15,500  parishes  were  gradually  grouped  into  the  643 
Unions  which  form  independent  units  of  administration  to-day.  It  is 
important  to  note,  however,  that  the  Royal  Commission  of  1832  did  not 
contemplate  the  erection  of  large  “ general  ” workhouses,  such  as  we 
know.  Their  suggestion  was  that  the  paupers  of  a district  should  be 
properly  classified,  that  certain  classes  might  be  accommodated  tem- 
porarily in  ordinary  dwelling-houses,  and  that  the  “ poorhouse  ” should 
be  reserved  for  the  able-bodied.  Ultimately,  the  different  classes  of 
paupers  were  to  be  distributed,  one  class  to  each  house  within  an  incor- 
porated area.  Stress  is  laid  upon  the  economy  to  be  effected  by  such 
an  arrangement  as  compared  with  having  all  classes  within  one  house, 
and  their  final  recommendation  is  for  classification  hy  workhouses.^ 
This  recommendation  has  never  been  completely  carried  out,  although 
it  was  in  a sense  recognised  by  the  Legislature  which,  in  Section  26  of 
the  Act  of  1834,  gave  the  Central  Authority  power  to  make  Regulations 
for  the  “classification  of  the  poor”  in  the  “workhouse  or  workhouses” 
of  parishes  incorporated  in  a Union. ^ 

145.  Policy  of  First  Central  Authority  in  regard  to  classification 
of  indoor  poor. — In  view  of  the  fact  that  we  shall  repeat  and  emphasise 
the  recommendation  made  by  the  Royal  Commission  of  1832  of  classifica- 
tion by  institutions,  it  is  important  that  we  should  consider  somewhat 
closely  why  the  Central  Authority  omitted,  after  1834,  to  carry  that 
policy  into  effect. 

146.  We  are  not  aware  of  any  official  document  setting  out  at  length 
the  policy  pursued  by  the  Poor  Law  Commissioners  in  this  matter,  but 
a perusal  of  their  Annual  Reports  from  1835  to  1839,  when  the  work- 
house  system  was  being  initiated,  makes  it  tolerably  clear  that  from  the 
outset  the  Central  Authority  was  never  very  enthusiastic  for  the  princi- 
ple of  classification  hy  institutions,  and  that  in  a short  time  it  frankly 
abandoned  the  principle  in  favour  of  the  system  of  classification  in 
institutions  which  the  Royal  Commission  of  1832  had  expressly  con- 
demned as  being  ineffectual.^  In  the  first  year  of  their  administration 

^ Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  p.  320.  ^ Ibid.^  p.  314. 

^ pp.  313,  314.  ^ 4 & 5 Will.  IV.,  c.  76,  Sec.  26.  * Report  of  Poor  Law 

Commission,  1832  [Cd.  2728],  1905,  p.  306. 
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the  Poor  Law  Commissioners  evidently  contemplated  permitting  the 
system  of  classification  by  institutions  in  some  Unions.  Thus,  they  say  : — 

“ It  has  also  been  proved  that  the  expense  and  loss  of  time  in  building  new 
workhouses  may,  in  many  cases,  be  saved  by  . . . assigning  one  or  two  classes 

of  the  paupers  to  one  of  the  separate  workhouses  within  the  district.”  ^ 

And  they  instructed  the  Assistant  Commissioners  when  making  their 
inquiries  as  to  the  combination  of  parishes  into  Unions  to  ascertain, 
with  regard  to  all  workhouses  : — 

“ if  they  could  not  be  considered  useful  for  all  classes  of  inmates,  whether  they 
might  not  be  made  useful  for  only  one  class  of  paupers,  and  to  what  extent.”  ^ 

147.  On  the  other  hand,  whenever  a new  workhouse  was  built,  the 
policy  seems  to  have  been  to  induce  the  Guardians  to  provide  a building 
which  should  include  all  the  classes  which  the  Royal  Commission  of 
1832  held  ought  to  be  provided  for  in  separate  institutions.®  Both  the 
Regulations  and  the  plans  for  workhouses  issued  by  the  Central  Authority, 
and  very  extensively  adopted  by  the  Local  Authorities,  provided  for  the 
accommodation  in  one  institution  of  men  and  boys,  women  and  girls,  the 
able-bodied,  the  sick,  and  the  infirm.^ 

148.  Apparently  classification  by  institutions  was  only  recommended 
in  Unions  in  which  there  were  already  existing  several  suitable  work- 
houses  belonging  to  the  Union.*  Thus,  in  the  Instructional  Letter  to 
Boards  of  Guardians  on  their  first  formation,  the  Guardians  are  ex- 
pressly told  ; — 

there  be  several  houses  belonging  to  the  Union,  it  will  be  found  that  much 
room  may  be  gained  by  assigning  one  house  to  one  or  two  classes,  instead  of  allowing 
paupers  of  all  classes  to  remain  together  in  each  house,” 

And,  thereafter,  it  is  explained  how  the  expenses  of  management  in 
such  cases  may  be  diminished.® 

149.  But,  contrary  to  the  expectation  of  the  Royal  Commission  of 
1832,®  the  Central  Authority  did  not  find  many  Unions  in  which  the 
existing  workhouse  accommodation  was  sufficient,  and  within  only  five 
years  after  the  passing  of  the  Act  of  1834,  new  workhouses  had  appa- 
rently been  built,  or  ordered  to  be  built,  in  some  350  Unions."^  It,  there- 
fore, followed  that  a policy  of  allowing  classification  by  institutions  only 
in  Unions  where  sufficient  institutions  were  existing,  would  confine  the 
realisation  of  the  principle  to  fewer  and  fewer  Unions,  as  the  standard 
of  “ sufficiency  ” rose. 

150.  Moreover  the  Commissioners  seem  soon  to  have  arrived  at  the 
opinion  that,  in  the  existing  state  of  workhouses  and  their  administra- 
tion, the  expense  of  maintaining  a number  of  workhouses  in  one  Union 
was  not  justified  by  the  results.  Thus,  in  their  Fifth  Annual  Report, 
they  instance  Halifax  Union,  where  there  were  twelve  separate  work- 
houses  : — 

“ Some  of  these  houses  were  in  a state  unfit  for  human  beings  to  inhabit,  and  the 
aggregate  expense  of  their  expenditure  and  management  was  very  great  and  wholly 
disproportioned  to  the  number  of  inmates  maintained  (231).”* 

* It  is  interesting,  however,  to  note  that  the  logic  of  events  forced  the  Guardians  to 
adopt  the  principle  in  some  cases,  e.g.,  in  Nottingham,  where  in  order  to  find  room  for 
the  able-bodied  it  became  necessary  to  move  the  children,  the  old  men,  and  the  sick, 
into  separate  institutions. 

^ First  Annual  Report,  Poor  Law  Commissioners,  H.C.  500,  1835,  p.  10.  ^ J6^^i.,p.  17. 
* Ibid.^  p.  60.  Second  Annual  Report,  Poor  Law  Commissioners,  H.C.  595,  1,  1836, 
p.  23.  ^ Third  Annual  Report,  Poor  Law  Commissioners,  H.C.  546,  1,  1837,  p.  7. 

Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  p.  313.  ' Fifth  Annual 

Report,  Poor  Law  Commissioners,  78,  1839,  p.  118.  * Ihid.^  p.  17. 
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They  go  on  to  state  that  the  building  of  a central  workhouse  at 
Halifax  would  be  desirable  both  on  the  ground  of  economy  and  of  proper 
administration.  They  cite  other  cases  of  Unions  having  more  than  one 
workhouse  and  quote  with  approval  the  reduction  in  their  numbers. 
Finally,  they  say  : — 

“ It  is  probable  indeed  that  very  few  Unions  will  ultimately  find  it  desirable  to 
retain  more  than  one  establishment.”^ 

151.  The  case  of  Bristol  was  also  quoted  by  one  of  the  Assistant 
Commissioners  where  the  alteration  of  the  four  or  five  existing  work- 
houses  had  produced  inadequate  results  at  a cost  exceeding  what  would 
have  been  required  to  build  a new  workhouse  capable  of  maintaining 
all  classes  of  paupers.  These  considerations  seem  finally  to  have  entirely 
converted  the  Commissioners  to  the  plan  of  classification  in  institutions 
instead  of  classification  by  institutions,  and  it  is  interesting  to  note  that 
whereas  in  1834,  as  we  have  seen,  classification  by  institutions  was  dis- 
tinctly recognised  as  an  alternative  to  classification  in  institutions,  when 
the  Commissioners  in  1839  were  engaged  in  introducing  the  Poor  Law 
into  Ireland,  classification  by  institutions  was  recognised  only  as  a 
temporary  expedient  until  one  workhouse  for  all  classes  could  be  built. 

152.  Thus,  in  the  Instructions  issued  to  the  Assistant  Commissioners 
in  Ireland,  we  find  the  following  passage  : — 

“ Instances  will  probably  occur,  in  which  buildings  suitable  for  one  or  more 
classes  of  the  destitute  will  be  obtainable  on  very  easy  terms,  and  it  may  become  a 
question  whether  it  may  not  be  expedient  to  purchase  or  hire  such  buildings  instead 
of  incurring  the  charge  of  erecting  one  sufficient  workhouse,  or  in  the  aid  of  a 
smaller  workhouse.  As  a general  rule^  the  Board  has  no  doaht  that  one  central  work- 
house  of  a size  suficient  for  the  whole  of  the  Union  is  the  best  and  will  in  the  end  be  the 
cheapest  mode  of  providing  for  the  relief  of  the  destituted  ^ 

The  Commissioners,  we  read  further,  in  order  to  avoid  large  outlay 
at  an  early  stage,  consider  that  it  will  be  expedient  for  the  Assistant 
Commissioners  to  avail  themselves  as  far  as  they  possibly  can  of  existing 
buildings  to  be  appropriated  to  different  classes  of  inmates.^ 

153.  Apparently,  therefore,  the  Commissioners  had,  by  1839,  rejected 
the  principle  of  classification  by  institutions  for  two  reasons : — 

(1)  The  paucity  and  unsuitability  of  existing  workhouses  made  the 
building  of  new  institutions  a necessity,  and  it  was  more  economical 
to  build  one  workhouse  to  accommodate  all  classes  than  to  build  a 
number  of  workhouses. 

(2)  It  considered  that  under  the  new  regime  classification  could 
properly  be  carried  out  within  the  workhouse. 

154.  Arguments  against  classification  hy  workhouses  now  inapplic- 
able.— In  view  of  the  multiplicity  of  institutions  now  existing,  it  can- 
not be  said  that  the  first  reason  continues  to  have  much  weight.  With 
regard  to  the  second,  we  shall  proceed  to  show  how,  under  the  present 
regime,  the  principle  of  classification  is  in  many  workhouses  insufficiently 
carried  out,  and,  even  when  properly  carried  out,  has  failed  to  result 
in  a proper  and  satisfactory  treatment  of  the  various  classes. 

155.  It  is  true  that,  with  regard  to  certain  classes,  especially  the  sick 
and  the  children,  circumstances  and  public  opinion  have  led  to  a very 
considerable  reinstatement  of  the  principle  of  classification  by  institution, 
and  the  latest  figures  show  that  38  per  cent,  of  the  indoor  poor  (exclu- 
sive of  casuals)  are  in  special  institutions  in  particular  Unions.^  But 

^ Fifth  Annual  Report,  Poor  Law  Commissioners,  78,  1839,  p.  17.  Ibid.,  p.  28. 
^ Half-yearly  Pauperism  Return,  January  1st,  1908,  H.C.  130, 1908. 
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the  disadvantages  of  attempting  the  classification  and  treatment  of  a 
heterogeneous  population  within  one  building  still  operates  in  the  large 
majority  of  Unions. 

156.  As  early  as  1861  a Select  Committee  of  the  House  of  Commons 
found  that  the  workhouses  were  in  many  cases  insufficient  for  the  proper 
classification  of  the  inmates ; and  they  drew  special  attention  to  the 
evils  arising  from  the  lack  of  separation  between  respectable  and  disso- 
lute females,  and  from  the  association  of  children  with  adults  in  the  sick 
wards. ^ At  that  time  the  failure  to  provide  proper  classification  was 
attributed  to  the  limitation  of  the  amount  which,  under  the  Act  of  1834, 
the  Poor  Law  Board  could  compel  a Union  to  spend  upon  alterations  or 
additions  to  a workhouse.  But  an  alteration  of  the  Statute  in  question 
has  not  apparently  remedied  the  two  specific  evils  of  which  tbe  Com- 
mittee complained.  The  number  of  single  female  inmates  seems  to  have 
largely  increased  since  1861,  but  it  is  only  in  a small  minority  of  work- 
houses  that  there  is  any  attempt  to  keep  the  better  young  women  from 
contamination  by  the  depraved.  Both  in  the  dining-hall  and  in  the  sick- 
wards  of  many  workhouses,  there  is  opportunity  for  the  children  to 
come  in  contact  with  the  adults.^ 

157.  Impossibility  of  proper  classification  in  existing  workhouses. — 
Indeed,  as  a result  of  our  evidence  and  our  visits,  we  have  been  im- 
pressed, as  the  Royal  Commission  of  1832  was,  with  the  great  difficulty 
of  proper  classification  and  treatment  by  classes  so  long  as  the  present 
general  workhouse  continues  to  exist. 

158.  It  is  beyond  doubt  that  children  sufter  from  being  in  the  same 
institution  with  adult  paupers ; that  where  the  aged  and  the  able-bodied 
are  together,  either  the  former  are  treated  too  severely  or  the  latter  with 
too  great  leniency  ; and  that  it  is  a great  hardship  as  well  as  a great 
danger  for  the  respectable  pauper  to  be  forced  to  live  with  the  worth- 
less and  depraved.  Yet  this  is  the  case  in  most  of  the  workhouses  in  the 
country.  The  growing  demand  at  the  present  day  for  specialised  treat- 
ment for  various  classes  of  the  dependent  poor,^  in  institutions  adapted 
to  their  various  needs,  has  made  it  clear  that  the  Union  itself  is  too 
small  an  area  for  institutional  purposes ; and  that  the  intention  of  the 
Royal  Commission  of  1832  can  be  carried  out  only  by  means  of  a further 
extension  of  area.  The  average  population  of  each  Poor  Law  Union  is 
(1908)  about  55,000,  but  the  population  (1901)  of  more  than  two-thirds 
of  the  Unions  is  less  than  50,000  each,  and  of  eighty,  it  is  less  than 
10,000  each.^ 

159.  Enlargement  of  area  for  certain  Poor  Law  purposes. — For 
certain  purposes  and  in  certain  places  the  necessity  for  an  extension  of 
the  area  has  been  recognized  and  acted  upon. 

160.  Thus,  as  is  well  known,  provision  for  dangerous  pauper  lunatics 
is  now  made  by  the  County  and  not  by  the  Union.  We  find  as  early  as 
1838,  the  desire  to  keep  children  out  of  the  workhouse  making  itself  felt 
in  the  suggestion  of  district  schools  to  which  children  might  be  sent 
from  a number  of  Unions,^  and  in  1844,  the  establishment  of  such  schools 
was  authorised  by  law  ; ® but  the  Guardians  have  never  been  very  willing 

^ Report  of  Select  Committee,  1864,  p.  37.  ^ Penrose  Williams,  Vol.  VII.,  App.  xci. 

(9)  ; Visits  : Urban  26  ; Rural  57,  70A.,  72,  74,  77,  81,  82,  etc.  ® Jenner-Fust,  10830-3  ; 
Hervey,  11940-4  ; Stansfeld,  Vol.  I.,  App.  xxvi  (a),  (24)  ; Thurnall,  15872-3  ; Millward, 
18953-8  ; Elkerton  and  White,  26409-13.  ^ Statistical  Appendix,  Part  X.  ^ Fourth 

Report,  Poor  Law  Commissioners,  1838,  p.  60.  ® 7 & 8 Viet.,  c.  101,  Sec.  40. 
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to  combine  for  this  or  any  other  purpose,^  and  such  was  the  opposition 
raised  to  the  exercise  of  the  powers  of  the  Central  Authority'  in  the 
matter  that  the  number  of  district  schools  has  never  been  more  than  ten.^ 

161.  Owing,  no  doubt,  to  the  concentration  of  population  and  the 
greater  facility  of  communication  in  London,  the  Legislature  has  found 
it  easier  to  pass  comparatively  effective  measures  for  the  compulsory 
combination  of  Metropolitan  Unions  for  purposes  of  classification.  Thus, 
under  the  Metropolitan  Poor  Act  of  1867,  a number  of  Metropolitan 
Boards  were  combined  to  form  sick  asylum  districts  for  providing  in- 
firmaries for  their  sick  poor.3  Two  only  of  these  districts  survive  and 
with  a single  exception  every  Union  has  now  a separate  infirmary.  A 
more  successful  instance  of  combination  under  the  same  Act  is  afforded 
by  the  Metropolitan  Asylums  Board,  which  provides  special  treatment 
for  certain  classes  of  sick  imbeciles  and  children  in  London.  These 
instances  of  successful  enlargement  of  the  area  for  the  purposes  of  classi- 
fication apply,  however,  as  will  be  seen,  for  the  most  part  to  London. 

162.  An  attempt  was  made  to  meet  the  general  difficulty  in  1879.  In 
its  Third  Report  1873-4,  the  Local  Government  Board  had  laid  stress 
upon  it  : — 

“We  attach  the  utmost  importance  to  this  improvement  of  the  classification  of 
indoor  paupers,  which  we  believe  to  be  a necessary  condition  of  the  maintenance  of 
that  discipline  which  lies  at  the  root  of  an  effective  administration  of  indoor  relief.” 
And  it  added  that  classification  : — 

“ Cannot  be  effected,  except  at  an  enormous  and  almost  prohibitory  cost,  other- 
wise than  by  the  combination  of  several  Boards  of  Guardians  for  this  purpose.  Their 
existing  workhouses  would,  in  that  event,  become  available  for  the  separate  accommo- 
dation of  various  classes  of  indoor  paupers  chargeable  to  the  several  combined  areas.”  ^ 

163.  Accordingly,  facilities  were  offered  in  the  Poor  Law  Act  (1879)  to 
Boards  of  Guardians  to  enter  into  combinations  “ for  any  purpose  con- 
nected with  the  administration  of  the  relief  of  the  poor.”^  Under  this 
Act,  Orders  have  been  issued  “ for  the  erection  and  maintenance  of 
special  institutions  for  the  reception  of  particular  classes  of  paupers.”  ® 
We  instance  the  Joint  Committee  of  Manchester  and  Chorlton  for  pro- 
viding accommodation  for  able-bodied  paupers  (in  a test-house)  and 
casual  paupers,  and  for  imbeciles  and  epileptics;*^  the  Joint  Committee 
of  the  three  Liverpool  Unions  for  the  treatment  of  tuberculosis ; ® and 
the  Joint  Committee  of  the  three  Birmingham  Unions  for  providing 
accommodation  for  epil - ptics  and  feeble-minded  not  certified  as  insane.^ 

164.  But  the  Act  is  permissive  only,  and  has  been  used  to  a very  small 
extent.  Mr.  Davy  says  : — 

“ There  is  nothing  on  which  the  average  Guardian  is  more  sensitive  than  any 
change  in  his  area.  He  looks  upon  it  as  his  right,  and  he  does  not  like  to  be  mixed 
up  with  the  neighbours  at  all.  It  is  quite  impossible,  except  by  general  legislation, 
to  get  over  that  prejudice.” 

Again  : — 

“ I think  it  is  one  of  those  things,  which,  if  it  were  left  to  the  Local  Government 
Board  would  not  be  done  ; I mean  to  say,  even  if  we  had  a recommendation  in 
favour  of  it,  I do  not  think  we  could  do  it.”  “ 

165.  Disregard  of  existing  facilities  for  combination. — The  present 
situation  then  is  this  : that  ever  since  1834  the  need  for  classification  has 

^ Davy,  2383.  ^ Ihld..,  3435-6.  ^ 30  & 31  Viet.  c.  6,  Sec.  5 et  seq.  '*  Third  Annual 

Report,  Local  Government  Board  [Cd.  1071],  1874,  pp.  xxv.-xxvi.  ; Vide  also  Jenner- 
Fust,  Vol.  I.,  App.  xxii.  (a),  (29).  ® 42  & 43  Viet.,  c.  54,  Sec.  8.  ® Adrian,  .55. 

^ Jenner-Fust,  Vol.  I.,  App.  xxii.  (a),  (30-2).  ® Ibid.^  (34)*  ® Astbury,  43421  (10)  ; 

Waite,  43391.  Davy,  2383.  Ibid.,  2385. 
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been  felt,  and  has  become  increasingly  urgent  as  the  possibilities  of 
specialised  treatment  for  various  kinds  of  distress  have  been  realised. 
Nevertheless,  notwithstanding  steady  pressure  on  all  sides,  and  notwith- 
standing the  fact  that  for  thirty  years  Boards  of  Guardians  have  had 
full  facilities  of  combination,  little  advance  has  been  made  in  this  direc- 
tion. We  have  seen  for  ourselves  the  evils  which  exist  under  the  present 
system  ; in  large  workhouses  the  crowding  together  in  one  institution  of 
old  and  young,  infirm  and  able-bodied,  imbeciles  and  epileptics ; and  in 
small  workhouses  the  same  evils  on  a smaller  scale,  complicated  by  the 
difficulty  of  affording  proper  attendance  or  nursing. 

166.  Advantages  of  classification  by  workhouses. — A description  of 
some  of  these  workhouses  will  be  found  in  a later  Chapter,  but  the 
following  evidence  may  be  quoted  here  : — 

“ The  practice  of  having  a number  of  general  workhouses,  each  receiving  several 
classes  of  paupers,  involves  waste  of  accommodation,  as  a margin  has  to  be  left  in 
each  workhouse  for  every  class,  and  difficulties  of  administration  are  increased.  It 
is  cheaper  to  assign  a particular  class  to  each  workhouse  and  to  keep  it  full. 
Administration  is  easier — experts  can  be  placed  in  charge  of  each.  Deserving 
inmates  can  be  made  more  comfortable.”  ^ 

167.  Extension  of  area  will  facilitate  classification. — Great  weight 
must  be  attached  on  this  point  to  the  evidence  of  the  Workhouse 
Masters  and  Matrons  Association.  They  state  that : — 

“ With  proper  classification  of,  and  in,  workhouses,  it  would  be  possible  to  treat 
each  class  of  inmates  on  its  merits,  in  more  detail,  with  the  result  that  to  the 
deserving  an  almshouse  system  would  present  itself,  while  the  treatment  of  the 
undeserving  would  be  deterrent.^ 

“ If  you  give  us  all  classes  to  look  after  as  we  have  at  present,  you  want  expert 
knowledge  on  every  point  and  expert  administration  on  every  point,  and  it  is  im- 
possible, in  the  one  house,  with  the  one  staff  of  officials,  to  get  it.  That  is  one 
reason  why  we  request  so  strongly  classification  by  workhouses  as  well  as  in  work- 
houses.”  ^ 

To  this  we  would  add  that  classification  affords  opportunities  for 
curative  and  preventive  treatment.  The  case  for  an  extension  of  the 
area  of  administration  is  therefore  a very  strong  one. 

168.  Against  it  must  be  weighed  the  objection  to  removing  individuals 
outside  the  purview  of  their  friends.  To  this  objection  we  shall  refer 
later  {vide  Part  IX.,  Par.  7).  There  is  also  the  argument  that  local 
responsibility  tends  to  economy ; the  more  directly  and  obviously  the 
burden  of  the  rates  falls  upon  those  who  are  administering  the  Poor  Law, 
the  more  reluctant  they  will  be  to  spend.  But  there  is  no  security  that 
this  reluctance  will  not  take  the  form  of  an  unwise  parsimony,  rather 
than  of  a wise  economy.  It  is  the  small  farmer  who,  feeling  the  direct 
incidence  of  the  rate,  is  most  opposed  to  any  improvement  in  institu- 
tional treatment,  and  most  prone  to  inadequate  doles  of  out-relief.  More- 
over, the  principle  of  local  financial  responsibility  has  been  to  a large 
extent  abandoned  already ; that  is  to  say,  by  various  means  the  area  of 
financial  responsibility  has  been  widened  beyond  the  area  of  administra- 
tion. This  has  been  especially  the  case  in  the  Metropolis,  but,  through- 
out the  country  as  a whole,  the  need  for  equalising  the  burden  between 
one  district  and  another  has  been  felt  to  be  irresistible. 

169.  Financial  aspects  of  enlargement  and  provisions  of  Act  of 
1834. — The  Act  of  1834,  while  grouping  the  parishes  into  Unions  for 
purposes  of  administration,  left  their  individual  financial  responsibility 

* Jenner-Fust,  Yol.  I.,  App.  xxii.  (a),  (54).  ^ Elkerton  and  White,  26408  (5). 

^ Ibid.,  26496. 
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almost  untouched.  It  is  true  that  Section  34  of  the  Act  gave  Guardians 
optional  powers  of  making  the  Union  one  area  for  rating  purposes/  but 
the  power  was  hardly  ever  exercised.^  A common  fund  for  certain  items 
of  indoor  relief  in  each  Union  was  indeed  created  ^ by  the  Act,  but,  as  the 
parochial  contributions  to  this  fund  were  assessed  according  to  the  poor 
relief  expenditure  incurred  by  the  parishes  calculated  upon  a three  years’ 
average,  considerable  inequality  in  the  burden  of  the  rate  still  remained 
between  parishes  in  the  same  Union. 

170.  Union  Chargeability  Act,  1865. — A Parliamentary  Return  of 
1850  shows  that  the  rates  in  the  £ required  for  relief  of  the  poor  in  1846-7 
varied  from  13s.  lOcZ.  to  ^d.  in  different  parts  of  the  country,  while  even 
within  the  same  Union  there  were  parishes  with  rates  for  this  purpose 
varying  from  11s.  or  12s.  to  less  than  3d.  or  4d.^  In  1861  the  basis  of 
contribution  to  the  common  fund  was  altered  so  that  the  contributions 
became  assessable  according  to  the  rateable  value  of  the  parishes.®  In 
1865  a still  more  important  step  was  taken  towards  equalising  the  burden  : 
under  the  Union  Chargeability  Act  of  that  year  the  entire  expenditure 
of  the  Guardians  and  their  officers  in  the  relief  of  the  poor  was  cast  upon 
the  common  fund  of  the  Union,  each  parish  in  the  Union  bearing  its 
share  according  to  its  rateable  value.®  Owing  to  certain  technical  details, 
however,  minor  parochial  inequalities  still  exist. 

171.  Metropolitan  Common  Poor  Fund. — In  London  this  plan  of 
widening  the  area  of  charge  was  further  extended  by  the  Metropolitan 
Poor  Act  of  1867."^  This  Act  and  certain  extending  Statutes  provided 
that  certain  expenses,  incurred  by  all  the  Unions  within  the  area  which 
now  forms  the  administrative  County  of  London,  should  be  repaid  to  the 
Guardians  from  a fund  called  the  Metropolitan  Common  Poor  Fund  to 
which  the  several  Unions  contribute  according  to  their  rateable  value. 
The  Guardians  receive  from  this  fund  a contribution  of  5d.  per  head  per 
day  for  the  maintenance  of  indoor  adult  paupers;®  and  there  is  repaid  to 
them  the  expenditure  they  have  incurred  for  the  maintenance  of  insane 
poor  in  the  recognised  institutions  other  than  the  workhouse  for  the 
maintenance  of  patients  in  asylums,  for  cases  of  fever,  smallpox,  etc.,® 
for  the  maintenance  of  pauper  children  in  certain  classes  of  schools^®  or 
boarded  out,^^  for  the  expenses  of  vagrants  under  the  Houseless  Poor 
Acts,^®  for  medicines  and  medical  and  surgical  appliances,^®  and  for  paid 
officers. 

172.  Exchequer  contributions. — The  principle  of  local  financial 
responsibility  has  been  still  further  abandoned  in  the  system  which  has' 
grown  up  of  making  annual  grants  from  the  Exchequer  to  Local  Authori- 
ties for  specific  purposes.  These  grants  were  originally  made  with  the 
object  of  encouraging  improvements  in  particular  branches  of  the  local 
service,  and  they  have  no  doubt  been  the  occasion  of  increased  expendi- 
ture in  certain  directions.  The  first  was  made  in  1846-7,  to  aid  Poor 
Law  Authorities  to  meet  the  salaries  of  teachers  and  industrial  trainers 
in  Poor  Law  schools  and  institutions,  and  so  “to  contribute  to  an  im- 


M & 5 Will.  IV.,  cap.  76,  Sec.  34.  ^ Pitts,  Vol.  I.,  App.  iii,  (18),  Footnote  f- 

^ 4 & 5 Will.  IV.,  cap.  76,  Sec.  29  et  seq.  ^ Pitts,  Vol.  I.,  App.  iii.  (18).  ^ 24  & 25  Viet, 
cap.  55,  Sec.  9.  ^ 28  & 29  Viet.,  cap.  79,  Sec.  1 et  seq.  ^ 30  & 31  Viet.  cap.  6.  « 33  & 34 
Viet.,  cap.  18,  Sec.  1 (3).  ^ 30  & 31  Viet.,  cap.  6,  Sec.  69  (1-2).  Ibid.,  Sec.  69  (8). 

32  & 33  Viet.  cap.  63,  Sec.  21.  27  & 28  Viet.,  cap.  116  ; 28  & 29  Viet.,  cap.  34. 

30  & 31  Viet.,  cap.  6,  Sec.  69  (3).  Ibid.,  Sec.  69  (4). 


PART  IV.— Chapter  4. 


170  HISTORICAL  DEVELOPMENT  AND  PRESENT  CONDITION  OF  THE 
VARIOUS  BRANCHES  OF  THE  POOR  LAW. 
provement  in  the  character  of  ” those  schools  and  institutions.^  A 
similar  ^rant  was  made  in  the  same  year  to  provide  : — 

(a)  One-half  of  the  sum  required  to  pay  the  salaries  of  Poor  Law 
Medical  Officers ; and 

(b)  One-half  of  the  cost  of  drugs  and  medical  appliances,  and  so 
“ to  contribute  to  an  improvement  ...  in  the  supply  of  medical 
relief  to  the  poor.”  ^ 

173.  In  1874-5  a grant  was  made  of  4s.  per  head  per  week  towards 
the  cost  of  maintenance  of  pauper  lunatics  in  recognised  institutions 
other  than  the  workhouse.® 

174.  All  these  grants  were  made  direct  from  the  Exchequer  to  the 
Poor  Law  Authorities ; but  by  the  Local  Government  Act  of  1888  and 
subsequent  Finance  Acts  a new  system  has  been  introduced,  whereby  the 
grants  have  become  payable  from  certain  sums  paid  out  of  the  Consolidated 
Fund  into  the  Local  Taxation  Account,  from  which  payment  is  made  to 
the  County  and  County  Borough  Councils  by  the  Local  Government 
Board.  These  payments  are  carried  to  the  Exchequer  contribution 
accounts  of  the  Councils  and  the  grants  previously  charged  upon  the 
Exchequer  are  paid  from  those  accounts.^  Under  th*-  Finance  Act,  1908, 
certain  local  taxation  licences  will  be  collected  by  the  Councils  them- 
selves and  the  sum  paid  out  of  the  Consolidated  Fund  will  be  corres- 
pondingly reduced. 

175.  An  extension  of  the  Poor  Law  grants  was  also  effected  by  the 
Act  of  1888.  The  Councils  were  required  to  pay  to  the  Guardians  an 
additional  grant  for  the  school  fees  of  pauper  children  sent  from  a work- 
house  to  a public  elementary  school.®  The  grant  for  salaries  of  Medical 
Officers  and  cost  of  drugs  and  medical  appliances  was,  outside  the 
Metropolis,  merged  in  a larger  grant  towards  the  salaries  and  expenses 
of  all  Poor  Law  officers  (other  than  teachers  in  Poor  Law  schools),  and 
the  cost  of  drugs  and  medical  appliances.®  This  grant  was  based  on 
the  amounts  paid  in  the  year  1887-8  and  is  not  to  vary  until  Parliament 
so  directs."^  Within  the  Metropolis,  the  salaries  of  Poor  Law  officials 
were  already  charged  upon  the  Metropolitan  Common  Poor  Fund,®  and 
the  new  grant  took  the  form  of  a payment  by  the  County  Council  from 
its  general  revenues  and  not  from  its  exchequer  contribution  account, 
of  the  cost  of  maintenance  of  indoor  paupers  to  the  extent  of  4d.  per 
head  per  day.®  The  grant  is  a fixed  grant  calculated  upon  the  average 
number  of  indoor  paupers  maintained  during  the  five  years  ended 
March  25th,  1888.^®  The  grant  of  one-half  of  the  salaries  of  Poor  Law 
Medical  Officers  and  of  a moiety  of  the  cost  of  drugs  and  medical 
appliances  was  continued  in  the  Metropolis.^^  Finally,  there  is  a grant 
made  to  meet  the  deficiencies  in  the  poor  rate,  caused  by  the  exemption 
from  rates  of  agricultural  land  to  the  extent  of  one-half  under  the 
Agricultural  Rates  Act  of  1896.  This  is  also  a fixed  grant.^® 

176.  Absence  of  central  control  over  grants. — Boards  of  Guardians 
are  now,  therefore,  receiving  from  the  County  and  County  Borough 
Councils  an  annual  contribution  to  the  cost  of  the  Poor  Law  of  a sum 

^ Thirteenth  Annual  Report,  Poor  Law  Commissioners,  816,  1847,  pp.  16, 17.  ^ Ibid.^ 

p.  17.  ^ Local  Taxation  Return,  1893,  App.  13,  pp.  82,  sk  51  & 52  Yict.,  cap.  41,  Sec. 
20  and  33  ; see  also  Adrian,  305.  * 51  & 52  Vict.,  cap.  41,  Sec.  24  (2)  (5).  ® Sec.  26. 

7 Davy,  2009-10  ; 2995.  ® Adrian,  1251.  ® 51  & 52  Vict.,  cap.  41,  Sec.  43;  see  also 

Adrian,  306,  1254-5.  Sec.  43  (6);  Adrian,  306.  Sec.  43  (a).  59  & 60  Vict., 

cap.  16,  Sec,  1,  2,  seq. 
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which  in  1905-6  amounted  in  the  aggregate  to  £2,211,000,  apart  from 
the  grant  of  £466,000  under  the  Agricultural  Rates  Act,  1896.^ 
Although  a great  part  of  the  grants  was  originally  intended  by  Parlia- 
ment to  “ contribute  to  the  improvement  of  particular  services,”  and 
the  grants  are  generally  in  fact  still  connected  by  name  with  particular 
Poor  Law  purposes,  it  is  worthy  of  note,  and  we  emphasise  the  fact, 
that  these  grants  cannot  be  withheld  by  the  Central  Authority  on 
account  of  any  deficiency  or  default  in  the  local  administration.  It 
follows  therefore  that  this  vast  sum  of  money  is  practically  an  uncon- 
ditional grant  to  the  Local  Authorities  in  aid  of  their  Poor  Law  expen- 
diture. We  cannot  think  that  large  grants  of  money  given  thus 
unconditionally  in  aid  of  local  expenditure  can  be  conducive  to  main- 
taining good  administration  and  a sense  of  responsibility  on  the  part 
of  the  Local  Authorities. 

177.  Inequalities  of  Poor  Law  burdens. — The  net  re, suit  of  these 
grants,  taking  the  country  as  a whole,  has  been  that  since  1846  the 
percentage  of  expenditure  on  poor  relief  which  is  not  met  from  local 
sources  has  gradually  risen  to  about  20  per  cent.^  * Nevertheless,  as 
between  different  Unions,  great  inequalities  remain  in  the  proportion  of 
expenditure  which  falls  upon  the  rates.  This  is  due  partly  to  the 
character  of  the  administration,  partly  to  the  varying  degrees  in  which 
the  Uniohs  benefit  by  the  grants,  and  partly  to  the  varying  extent  to 
which  they  derive  income  from  such  sources  as  relatives’  contributions, 
repayments  of  relief  on  loan,  rents  and  sales  of  property,  etc.  Outside 
the  Metropolis  there  were  in  1903-4  some  Unions  in  which  the  propor- 
tion of  expenditure  met  out  of  the  rates  was  as  low  as  38  per  cent.,  and 
others  in  which  it  was  as  high  as  83  per  cent.  In  some  Unions  more 
than  one-half  (58’5  per  cent.)  of  the  total  expenditure  was  defrayed 
out  of  grants';  in  others  little  more  than  one-eighth  (12-8  per  cent.).  The 
receipts  from  “other  sources”  sufficed  in  some  Unions  to  meet  nearly 
25  per  cent,  of  the  expenditure,  whilst  in  others  they  covered  not  much 
more  than  2 per  cent.  And  the  rates  in  the  £ levied  for  Poor  Law 
purposes  varied  from  2d.  to  2s.  5d.^ 

178.  Equalisation  of  burden  of  poor  relief  in  London. — In  London 
the  equalisation  of  the  burden  is  carried  much  further,  partly  by  the 
working  of  the  County  Council  grant  in  respect  of  indoor  paupers, 
partly  by  the  Metropolitan  Common  Poor  Fund,  and  partly  by  the 
transference  of  some  of  the  Guardians’  duties  to  the  Metropolitan 
Asylums  Board.  The  proportion  of  the  poor  relief  expenditure  from 
the  rates  which  was  “ equalised  ” (i.e.,  for  which  the  whole  of  London, 
and  not  the  particular  Union,  is  responsible)  was  in  1903-4  as  much  as 
59  4 per  cent,  of  the  whole. ^ Taking  into  consideration  other  sources 
of  income,  including  Exchequer  grants,  we  find  : — 

“ That  70  per  cent,  of  the  total  expenditure  by  Boards  of  Guardians  (in  London) 
is  now  borne  by  the  grants  made  out  of  sums  raised  by  Imperial  Taxation  or  other 
receipts  in  aid,  or  by  rates  levied  throughout  London  in  the  proportion  of  the  rate- 
able value  of  the  Unions.” 

179.  Summary. — It  will  be  seen  from  what  has  preceded  that  in 
recommending  a wider  area  both  for  administration  and  for  the  inci- 

* Exclusive  of  the  sums  charged  on  the  Metropolitan  Common  Poor  Fund. 

^ Pitts,  Yol.  I.,  App.  iii.,  Table  No.  1 and  Thirty-Sixth  Annual  Report,  Local  Govern- 
ment Board  [Cd.  3665],  1907,  pp.  cxxxix.  and  cxl.  ^ Pitts,  Yol.  I.,  App.  iii..  Tables 
No.  2 and  3.  ® Pitts,  Yol.  I.,  App.  iii.  (34).  Owen,  14825. 
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dence  of  expenditure,  we  are  only  systematising  and  completing  a 
tendency  which  has  long  been  making  itself  felt.  An  equalisation  of 
the  burden  of  pauperism  might  he  obtained  by  enlarging  the  area  of 
charge,  but  we  do  not  think  it  wise  to  enlarge  this  area  without  also 
enlarging  the  area  of  control  and  administration.  As  we  have  shown, 
it  has  also  been  proved  by  the  experience  of  three-quarters  of  a century 
that  the  Union  is  too  small  an  area  for  the  purposes  of  proper  institu- 
tional treatment,  and  that  no  pressure  from  outside  is  sufficient  to  induce 
Guardians  to  combine.  For  this  reason  also  an  authority  for  a wider 
area  seems  clearly  required  which  will  co-ordinate  the  institutions  in 
such  a way  that  each  class  of  inmate  may  be  properly  provided  for,  and 
the  possibility  opened  up  for  a treatment  really  remedial  in  its  nature. 
What  these  areas  and  institutions  should  be  will  be  indicated  in  a future 
Chapter. 

Summary  of  Recommendations  and  Suggestions  in  Chapter  4. 

(1)  In  view  of  the  great  difficulty  of  'proper  classification  and  treat- 
ment by  classes  so  long  as  the  present  general  workhouse  continues  to 
exist  {lb'7),the  growing  demand  for  specialised  treatment  for  various 
classes  of  the  dependent  poor  in  institutions  adapted  to  their  various 
needs  (158),  and  the  advisability  of  equalising  the  burden  of  pauperism 
(168),  the  area  of  administration  should  be  enlarged. 

(2)  The  practice  of  making  grants  unconditionally  from  the  Ex- 
chequer to  Boards  of  Guardians  is  not  conducive  to  maintaining 
good  administration  and  a sense  of  responsibility  on  the  part  of  the 
Local  Authorities  (176).  (Vide  also  Part  IV.,  Chapter  I.,  Par.  47.) 
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Chapter  5. 

INDOOR  RELIEF. 

180.  Control  and  supervision  of  indoor  poor.  — The  generally 
accepted  distinction  between  the  methods  of  relief  practised  by  Boards 
of  Guardians  is  that  between  “ indoor  relief  ” and  “ outdoor  relief,”  be- 
tween maintenance  supplied  in  an  institution  and  maintenance  or  part 
maintenance  by  means  of  an  allowance.  The  significance  of  the  distinc- 
tion lies  in  the  fact  that,  when  the  Guardians  grant  relief  in  an  institu- 
tion, whether  workhouse,  infirmary,  or  school,  they  make  themselves 
entirely  responsible  for  the  lives  of  the  recipients.  In  so-called  “ out- 
relief  cases,”  on  the  other  hand,  it  is  too  often  the  case  that  the 
Guardians  consider  their  responsibility  fulfilled  by  the  grant  of  a small 
allowance,  and  do  not  consider  it  incumbent  upon  them  to  ensure  either 
that  it  is  adequate,  or  that  it  is  properly  expended,  or  that  the  recipients 
are  leading  satisfactory  lives.  Before  the  reform  of  1834  this  distinc- 
tion would  not  have  held  good,  for  the  inmates  of  many  workhouses 
were  almost  as  free  from  supervision  and  control  as  many  of  the  out- 
relief  cases  of  to-day.^  But  since  4834,  under  steady  pressure  from  the 
Central  Authority,  the  Guardians  have  assumed  responsibility  for  the 
inmates  of  their  institution,  down  to  the  minutest  details  of  dress,  diet, 
and  mode  of  life. 

181.  The  advantages  of  this  complete  control  and  supervision  are 
obvious.  By  means  of  it  we  can  ensure  that  the  children  are  properly 
fed,  clothed,  and  educated ; that  the  patients  in  the  infirmaries  are 
treated  appropriately  and  made  to  carry  out  the  doctors’  instructions  ; 
and  that  the  inmates  of  the  workhouse  lead  a sober,  clean,  and  orderly 
life.  Some  of  its  disadvantages  are  hardly  less  obvious.  The  loss  of 
liberty  may  be  keenly  felt  and  greatly  resented,  more  especially  in  the 
workhouse  ; the  loss  of  family  life  is  hardly  less  serious  for  the  children, 
though  they  may  not  know  what  they  miss  ; but  most  serious  of  all  in  its 
effects  is  the  loss  of  the  sense  of  responsibility  when  the  inmates  are  still 
young  and  able-bodied. 

182.  Intention  of  1832  Commission  regarding  workhouses. — In 
order  to  justify  the  policy  of  the  Royal  Commission  of  1832  in  connec- 
tion with  this  last  class,  it  is  necessary  to  consider  what  they  had  in  mind 
in  substituting  for  partial  outdoor  relief  the  offer  of  total  maintenance 
within  a well-managed  workhouse,  where  employment  should  be  given 
under  conditions  less  favourable  than  those  of  the  independent 
labourers.  They  were  certainly  not  influenced  by  any  desire  to  “ penalise 
poverty,”  or  to  prevent  people  from  applying  for  necessary  relief.  On 
the  contrary,  they  claimed  that  their  policy  was  based  upon  that  adopted 
by  the  working  classes  themselves  as  the  only  safe  principle  for  the 
government  of  their  Friendly  Societies.^ 

“ On  this  point,  as  on  many  others,  the  independent  labourers  may  be  our  best 
teachers.  We  have  seen  that,  in  the  administration  of  the  funds  of  their  friendly 
societies,  they  have  long  acted  on  the  principle  of  rendering  the  condition  of  a per- 
son receiving  their  relief  less  eligible  than  that  of  an  independent  labourer.  We 


^ Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  pp.  51-4. 
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have  now  to  add,  that  they  also  adopt  and  enforce  most  unrelentingly  the  principle 
that  under  no  circumstances,  and  with  no  exceptions,  shall  any  member  of  their 
societies  receive  relief  while  earning  anything  for  himself.”  ^ 

183.  But  the  Commissioners,  as  we  have  seen,  never  intended  that  the 
workhouse  should  be  the  miscellaneous  institution  which  we  know  under 
that  name  to-day.  What  they  had  chiefly  in  view  was  that  there  should 
be  a place  where  the  able-bodied  mio^ht  be  set  to  work  under  conditions 
which  should  be  the  least  harmful  both  to  themselves  and  to  the  indepen- 
dent labourer : but  there  were  to  be  institutions  for  others  besides  the 
able-bodied.  If  their  principle  of  classification  by  institutions  had  been 
carried  out,  we  should  have  been  spared  many  of  our  present  problems, 
and  above  all  the  problem  of  finding  that  in  the  large  towns  the  work- 
house  is  no  longer  deterrent,  but  is  actually  attractive  to  many  of  the 
able-bodied. 

184.  The  workhouses  of  to-day. — But  there  is,  perhaps,  no  point  in 
Poor  Law  administration  upon  which  it  is  more  difficult  and  dangerous 
to  generalise  than  the  workhouse  itself.  We  have  visited  many  of  these 
institutions,  and  find  them  differing  from  each  other  as  light  from  dark- 
ness. So  much  depends  upon  the  amount  of  inteiest  taken  by  the 
Guardians,  upon  the  temperament  of  the  master  and  matron,  upon  the 
policy  of  the  Board,  and  upon  the  nature  of  the  district  and  of  the 
building  itself,  that  no  one  description  will  apply  to  all,  although  all 
alike  may  conform  to  the  minutest  details  of  the  Local  Government 
Board  Regulations.  A rough  distinction  may,  however,  be  drawn 
between  the  workhouses  in  rural  areas,  in  provincial  towns,  and  in 
London. 

185.  Rural  workhouses. — In  country  workhouses  administration  is 
much  simplified  by  the  fact  that  there  are  for  the  most  part  no  able- 
bodied  inmates.  In  some  districts  there  are  many  tramps,  but  they  do 
not,  as  a rule,  pass  beyond  the  casual  ward,  and  the  workhouse  itself  is 
more  in  the  nature  of  an  almshouse  for  the  aged  and  infirm  and  the 
children.  Many  of  them,  notably  in  the  home  Counties,  are  picturesque 
old  buildings,  with  pleasant  gardens,  and  generally  with  10  to  20  acres 
of  ground  attached  on  which  the  inmates  are  employed,  according  to 
their  physical  condition,  in  raising  vegetables  for  the  use  of  the  institu- 
tion.^ The  old  people  who  retire  there  towards  the  end  of  their  lives  do 
so  gradually,  going  in  through  the  winter  and  coming  out  again  in  the 
summer  when  they  can  work  a little  in  hay-fields  or  make  long  visits  to 
friends.®  Where  the  master  and  matron  are  kindly  and  genial,  the  in- 
mates are  well  cared  for,  and  experience  many  little  kindnesses.  As 
their  seclusion  becomes  more  permanent  its  monotony  is  sometimes 
cheered  by  the  visits  of  the  ladies  who  are  working  under  the  Brabazon 
scheme  ; and  in  the  older  buildings  “ classification  ” is  made  more  easy 
by  the  fact  that  the  wards  are  generally  small  and  numerous.  It  may 
be  doubted,  however,  whether  classification  needs  to  be  carried  very  far 
amongst  the  aged  ; no  doubt  it  is  most  desirable  to  keep  apart  the  few 
who  may  make  themselves  noisy  and  disagreeable;  but  variety  of  ex- 
perience and  even  of  character  does  much  to  make  the  life  tolerable.^  In 
one  excellently  managed  workhouse  the  master’s  main  scheme  of  classifi- 
cation was  to  put  into  one  ward  the  deaf  old  men  and  those  who  snored.® 
In  the  best  of  these  rural  workhouses  the  children,  if  not  provided  for 
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in  “ scattered  homes  ” or  separate  schools,  are  carefully  separated  from 
the  adult  paupers,  and  sent  out  to  the  villao^e  school  for  their  education. 

186.  It  must  not,  however,  be  supposed  that  all  rural  workhouses  are 
of  this  type.  Some  of  them  are  quite  unsuited  to  their  present  purpose 
from  the  fact  that  they  were  originally  built  to  accommodate  very  large 
numbers  of  the  able-bodied,  and  are  more  like  factories  than  dwelling 
places.^  Nothing  can  make  such  buildings  other  than  forbidding  in 
aspect,  and  a dreary  refuge  for  the  small  number.s  of  aged  and  inhr  u who 
now  occupy  a corner  of  them.  In  others  there  is  an  obvious  lack  of 
interest  on  the  part  of  the  Guar  lians ; no  one  visits  the  old  people,  and 
the  children  are  not  well  cared  for.  Sometimes  a mistaken  economy 
prevents  even  necessary  repairs  from  being  carried  out,  or  reduces  the 
staff  below  what  is  essential  for  good  management. 

187.  Urban  workhouses. — In  small  country  towns  the  workhouses 
are  of  much  the  same  type  as  those  in  rural  districts,  though  the 
administration  is  perhaps  more  progressive.  But  in  the  larger  provin- 
cial towns  the  conditions  are  apt  to  be  very  different.  The  number  of 
inmates  is  larger,  and  they  reflect  the  more  mixed  character  of  the  town 
population  from  which  they  are  drawn.  If  the  town  is  growing  and 
the  workhouse  old,  the  wards  are  often  overcrowded,  and  the  absence  of 
land  makes  it  difficult  to  occupy  the  inmates.  A thousand  or  more  in- 
mates of  all  types  may  be  gathered  together  in  one  of  these  large  town 
workhouses,  and  the  proble  of  organization  and  discipline  becomes 
one  calling  for  great  skill  and  strength  of  character  on  the  part  of  the 
master.  In  the  absence  of  these  qualities  the  institution  presents  many 
painful  features.  The  able-bodied  are  not  occupied,  and  spend  their  days 
in  sullen  idleness,  and  the  old  people  suffer  from  the  general  atmosphere 
of  repression  and  gloom.  Nor  is  classification,  even  within  the  one  in- 
stitution, properly  carried  out.  On  the  other  hand  we  have  found  here 
and  there  a large  workhouse  where  the  very  best  is  made  of  a most 
difficult  situation  ; and  the  ingenuity  of  the  governing  spirit  contrives 
to  keep  everyone  occupied  and  contented.  In  such  cases  the  workhouse 
tends  to  become  a refuge  where  the  fairly  respectable  but  inefficient 
workman,  or  the  man  who  can  only  keep  sober  under  close  supervision, 
may  be  made  to  contribute  something  towards  his  maintenance.  It  is 
largely  of  these  that  the  so-called  “ able-bodied  ” in  the  workhouses 
consist;  an  i the  best  that  their  life  there  can  do  for  them  is  to  prevent 
them  from  falling  still  lower.  Too  often,  under  less  strenuous  manage- 
ment, their  deterioration  is  ensured  when  once  they  have  adapted  them- 
selves to  the  routine  of  workhouse  life. 

188.  London  workhouses. — It  is  in  London,  however,  that  the  work- 
house  system  has  been  developed  to  its  fullest  extent,  and  that  its 
dangers  also  have  become  most  apparent.  Since  the  institution  of  the 
Metropolitan  Common  Poor  Fund,  there  has  been  more  inducement  to 
London  Guardians  than  to  others  to  offer  indoor  rather  than  outdoor 
relief  ; and  this  has  probably  been  responsible  to  some  extent  for  a 
higher  standard  of  comfort  with  which  has  gone  a greater  amount  of 
liberty.  This  tendency  to  relaxation  has  been  specially  marked  since 
the  Reports  oi  the  Royal  Commission  on  Aged  Poor  and  the  Select 
Committee  on  the  Aged  Deserving  Poor ; and,  owing  to  the  mixed 
character  of  the  workhouse,  the  indulgent  administration,  intended 
primarily  for  the  respectable  aged,  has  been  shared  in  more  or  less  by 
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all  classes.  At  the  same  time  there  has  appeared,  more  especially  in 
London,  a class  of  demoralised  people  for  whom  the  workhouse  under 
its  present  conditions  has  lost  its  deterrent  effect,  and  who — 

“ regard  it  as  a kind  of  clubhouse,  in  which  they  put  up  with  a certain  amount 
of  inconvenience,  but  have  very  pleasant  evenings.”  ^ 

A Committee  of  our  members  visited  one  of  the  London  workhouses 
and  reported  that  they — 

“ found  about  100  men  in  two  rooms  ; respectively  described  as  the  ‘ reading- 
room’  and  the  ‘smoke-room.’  Some  of  these  men  were  asleep,  others  were  read- 
ing, others  smoking,  playing  dominoes  or  bagatelle,  and  others  were  doing  nothing. 
In  another  room  there  were  twenty-eight  aged  men  of  a better  class  who  have  the 
room  to  themselves,  but  occupy  the  same  dormitory  as  the  others..  In  one  dormi- 
tory (which  had  been  cut  off  the  chapel)  there  were  no  fewer  than  fifty  beds.  In 
one  of  the  women’s  day-rooms  about  forty  women  were  sitting  listlessly,  with 
nothing  whatever  to  do  but  gossip  and  sleep.  . . . But  the  most  lamentable 

feature  of  the Workhouse  was  the  inadequacy  of  the  work  provided  for 

the  inmates.  Three-fourths  of  the  men  found  in  the  ‘ smoke-room  ’ and  ‘ reading- 
room  ’ were  equal  to  some  work,  and  that  they  were  occupied  as  they  were  at  mid- 
afternoon was  deplorable.”  ^ 

189.  The  most  recent  of  the  workhouses  in  London  has  been  built  at 
a cost  (inclusive  of  site)  of  £126,612,  which  represents  a cost  per  bed  of 
£286.  A Committee  of  our  members  has  recently  visited  it,  and  report 
in  the  following  terms  ; — 

“ Seeing  that  this  vast  edifice  was  erected  regardless  of  expense  either  in  planning 
or  fitting,  a building  should  have  been  provided  which  could  not  be  criticised  from 
the  point  of  view  of  administrative  efficiency.  But  this  is  not  the  case.  The 
principle  of  less  eligibility  could  never  have  entered  the  minds  of  the  Guardians, 
and  it  may  safely  be  said  that  few,  if  any,  of  the  inmates  had  ever  before  been  so 
lavishly  provided  for. 

“ It  seems  improbable  that  the  loss  of  freedom  which  can  be  the  only  drawback 
to  the  acceptance  of  relief  in  this  institution,  will  be  sufficiently  distasteful  to  the 
thriftless.  There  can  be  little  doubt  that  the  attractions  of  institutions  of  this 
kind  are  largely  responsible  for  the  considerable  increase  in  indoor  pauperism 
during  the  last  few  years,  and  that,  in  an  increasing  degree,  they  will  continue  to 
exercise  a baneful  influence  on  the  improvident  as  their  character  becomes  better 
known.”  ^ 

190.  Disadvantages  of  present  system. — The  following  instances, 
taken  from  descriptions  of  visits  made  by  Committees  of  our  number  to 

* workhouses  in  different  parts  of  the  country,  are  illustrative  of  the 
conditions  arising  out  of  the  present  system  of  general  workhouses  : — 

( 1 ) “ On  the  day  of  our  visit  there  were  eighty-seven  inmates,  fifty-one  men,  twenty- 
seven  women,  and  nine  children.  There  was  no  attempt  at  classification.  Thus, 
young  women,  girls,  infants,  and  old  women  were  all  using  the  same  dormitory. 
The  master  and  Guardians  apparently  considered  that  this  was  inevitable,  but  in 
one  case  in  which  a small  sleeping-room  had  been  allotted  for  six  old  women,  the 
next  dormitory  thereto  was  occupied  by  old  women,  young  women  and  girls,  and 
as  we  pointed  out,  it  would  have  been  easy  to  have  allotted  the  old  women's  room 
as  a girls’  dormitory.  It  seemed  to  us  scandalous  that  local  apathy  should  be 
allowed  to  condemn  young  girls  to  be  put  to  sleep  with  women,  admitted  by  the 
master  to  be  frequently  of  bad  character.”  ^ 

(2)  “We  visited  the  workhouse,  but  being  short  of  time,  we  could  only  visit 
those  sections  of  the  building  which  the  master  was  least  unwilling  to  show  us. 
We  were  accompanied  by  the  acting  chairman,  who  seemed  quite  unfamiliar  with 
the  house.  .....  In  the  infirmary  there  were  ten  beds  for  males,  eight 
beds  for  females,  and  a lying-in  ward  which  is  but  seldom  used.  The  charge  nurse 
was  absent  on  holiday  ; there  were  no  acute  cases.  The  condition  of  the  patients 
was  unsatisfactory,  and  although  (as  we  were  informed)  the  doctor  comes  when  sent 
for,  the  condition  of  the  patients  was  such  as  to  suggest  reasonable  ground  for 
complaint.  In  the  absence  of  the  nurse,  the  patients  were  in  charge  of  the  assis- 
tant matron,  who  is  quite  ignorant  of  nureing.  At  night  the  patients,  one  of  whom 
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has  fits  of  a somewhat  serious  kind,  help  one  another.  In  the  body  of  the  house 

there  were  five  imbeciles  in  charge  of  inmates The  children,  eleven 

in  number,  are  in  the  house  ; they  mix  with  the  other  inmates  ; they  go  out  to 
school ; the  two  or  three  whom  we  saw  seemed  untidy  and  neglected.  The  Board 
is  opposed  to  boarding  out.  Our  visit  to  the  * * Union  has  left  an  unpleasant, 

if  not  painful  impression  in  our  memories.”  ^ 

(3)  “ The  inmates  were  simply  crowded  together  in  ill-ventilated  wards.  With 
such  overcrowding,  classification  is  impossible.  The  beds  in  the  infirm  men’s  wards 
were  so  close  together  that  it  was  scarcely  possible  to  get  between  ; clothing  and 
utensils  were  lying  about  everywhere  ; nails  were  driven  into  the  walls  in  many 
places,  evidently  by  inmates,  and  garments  of  various  kinds  hung  on  them.  Men 
were  lying  on  the  beds  in  their  day  clothes  ; others  playing  draughts  around  the 
fire  in  their  shirt  sleeves  ; whilst  others  were  permanently  bed-ridden  in  a state  of 
senile  decay.  There  was  only  one  day  attendant  for  a pavilion  with  190  inmates. 
The  overcrowding  applies  to  all  parts  of  the  workhouse.”  ^ 

(4)  “Most  of  the  people  looked  even  more  dejected  than  usual;  hardly  one 
seemed  to.have  enough  spirit  to  speak  when  spoken  to.”  ^ 

(5)  “ There  is  little  or  nothing  to  be  said  in  praise  of  this  house.  Every  place 
seemed  dirty,  and  the  fullest  use  was  not  made  of  what  resources  there  were.  The 
sanitary  arrangements  were  disgraceful,  the  laundry  was  in  a state  of  chaos,  and 

the  accommodation  in  the  tramp  wards  was  primitive The  inmates 

were  sitting  round  fires  in  small  rooms  with  low  ceilings,  and  seemed  morose  and 
indifferent  to  their  surroundings.  The  children  looked  far  from  happy.  They 
were  huddled  together  in  a small  room  with  no  attempt  at  brightness.” 

(6)  “The  whole  condition  of  the  workhouse  reflects  great  discredit  on  the  Board 
of  Guardians,  it  is  over-crowded  and  ill-managed,  and  the  staff  is  inadequate. 
Indeed,  the  detailed  administration  seemed  so  incompetent  as  to  be  almost  cruel.”  ^ 

I9I.  Effect  upon  inmates  of  life  in  workhouses. — One  witness,  for 
twelve  years  Chaplain  at  Holborn  Workhouse,  has  given  evidence  as  to 
the  effect  upon  the  inmates  of  life  in  a large  general  workhouse,  which 
is  a serious  indictment  of  the  system. 

“ After  an  experience  of  some  twelve  years  there  is,”  he  says,  “ no  doubt  in  my 
mind  that  life  in  the  v/orkhouse  deteriorates  mentally,  morally,  and  physically  the 
habitual  inmates.  Indeed,  the  life  of  these  people  is  better  described  as  more  or 
less  a miserable  existence  than  a life.  It  must  be  admitted  that  the  mental  capacity 
of  the  average  person  who  drifts  into  the  workhouse  is  of  a low  order,  but  never- 
theless I have  seen  in  countless  instances  a gradual  deterioration  of  intellect  owing 
to  the  lack  of  almost  all  incentive  to  use  the  brain.  The  inmate  finds  at  very  least  the 
necessities  of  life,  and  in  many  places  far  more  than  the  necessities  of  life,  provided 
for  him  with  scarcely  any  thought  or  effort  on  his  part,  and  in  the  majority  of 
cases  the  sole  ideas  that  fill  the  mind  are  to  get  as  much  to  eat  and  as  much  sleep, 
and  as  large  an  amount  of  immunity  from  even  the  lightest  task  as  possible.  . . . 

A large  number  of  cases  has  come  under  my  notice  of  young  persons  of  both  sexes 
who  on  their  first  admission  to  the  workhouse  have  felt  their  position  and  surround- 
ings most  keenly,  and  yet  in  a very  short  space  of  time  have  found  the  life  so  con- 
genial and  free  from  responsibility  and  need  of  exertion  that  they  made  no  effort 
to  leave  it,  and  after  their  discharge  return  to  it  as  soon  as  possible.  I have  also 
seen  many  young  people  admitted  who  were  at  first  bright  and  willing  to  perform 
their  light  duties,  but  who,  under  the  influence  of  their  associates,  soon  grew  lazy 
and  unwilling  to  do  anything,  though  physically  well  able  to  work.  Then  follow 
short  sentences  for  refusing  to  perform  their  tasks,  and  soon  they  become  incorri- 
gible rogues  and  vagabonds,  and  the  result  is — the  habitual  criminal.  Again,  the 
ill-effect  of  the  increasing  tendency  to  make  the  life  easier  and  to  increase  the 
dietary  and  general  comfort  of  the  inmate  is  shown  in  the  increasing  number  of 
admissions  of  those  who,  earning  wages  for  a portion  of  the  year  outside,  place  their 
money  in  safe  keeping  and  enter  the  workhouse  regularly  for  periods  of  rest  at  the 
ratepayers’  expense.  I have  come  across  many  such  cases  ; such  people  easily  learn 
to  complain  of  mysterious  weaknesses,  aches  and  pains  which  are  hard  to  disprove, 
the  supposed  possession  of  which  entitles  them  to  the  best  of  fare  and  medical 
comforts  which  the  institution  has  to  offer.  In  conclusion,  the  rapidly  growing 
opinion  amongst  the  poorer  classes  seems  to  be  expressed  by  the  remark  of  a man 
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to  me  last  week.  ‘ So  long  as  I can  get  sixteen  ounces  of  pie  for  my  dinner  and 
my  two  children  kept  for  life,  and  they  don’t  ask  me  to  do  any  more  than  polish 
the  stair  bannisters,  I’m  not  going  to  work.’  ” ^ 

192.  The  effect  of  the  life  upon  the  able-bodied  women  is  not  less 
deplorable.  The  matron  of  the  Lambeth  Workhouse  says: — 

“ Physically  they  improve,  mentally  they  degenerate,  varied  employment  helps  to 
keep  them  interested  in  life,  but  is  not  an  absolute  success.  Married  mothers  will 
sometimes  remain  in  the  house  for  the  good  of  their  children,  and  after  some  years 
lose  all  desire  to  leave  the  workhouse,  or  they  become  mentally  unfit  to  take  up 

the  duties  of  life  again I consider  that  the  older  women  have  a bad 

influence  upon  the  girls.”  ^ 

193.  A lady  member  of  the  Liverpool  Select  Vestry  writes  at  length 
to  the  same  effect : — 

“ The  commonest  faults  of  able-bodied  workhouse  women,  as  a body,  are  laziness 
and  dishonesty.  I have  never  yet  seen  a workhouse  woman  hurry.  Every  move- 
ment is  taken  in  a leisurely  way.  Our  best  workers  do  not  do  in  a day  more  than 
half  of  what  a good  charwoman  outside  would  do.  This  is  one  of  the  difficulties  in 
getting  young  women  taken  out  of  the  workhouse,  to  stop  in  the  situations  found 
for  them.  They  cannot  understand  why  the  mistress  objects  to  their  dawdling 
through  their  work,  as  they  have  always  been  used  to  do  inside.  I fear  that  nearly 

all  our  able-bodied  women  steal  when  they  get  the  chance The  views 

which  workhouse  habitues  express  from  time  to  time  are  interesting  as  showing 
their  point  of  view.  One  woman  said  to  the  portress  in  my  hearing  : ‘I  lives  here  ; 
you  are  only  a paid  person.’  Another  said  to  a policeman  : ‘ You’re  a beggar  come 
over  from  Ireland  to  live  out  of  the  rates,  that’s  what  you  are.’  Another  said  to  a 
gentleman  holding  an  important  post  ‘You’re  only  a servant  ; I want  to  see  your 
masters.’  A man  told  a group  of  our  nurses  : ‘ If  it  wasn’t  for  the  likes  of  us,  the 
likes  of  you  wouldn’t  be  here.’  ....  It  is  difficult  to  believe,  but  it  is  an 
actual  fact  that  respectable  young  married  women,  who  enter  our  ‘ class  ’ and 
maternity  wards,  not  infrequently  declare  themselves  unmarried,  so  that  their 
husbands  shall  not  run  any  risk  of  being  asked  to  pay  on  their  account.”  ^ 

194.  The  general  workhouse  in  relation  to  the  able-bodied.  — ¥\XYth.Qv 
evidence  as  to  the  effect  of  workhouse  life  on  the  able-bodied  will  be 
given  in  the  Chapter  dealing  with  that  class  ; but  from  what  is  here 
cited,  it  is  obvious  that  a very  serious  problem  has  arisen  which  must  be 
faced  and  dealt  with.  It  is  that,  under  the  present  conditions  in  London 
and  other  large  towns,  the  workhouse  has  ceased  to  be  a true  test  of 
destitution,  and  has  become  positively  attractive  to  a certain  class  of 
able-bodied  and  even  young  people.  What  is  still  more  serious  is,  that 
while  the  Guardians  undertake  the  responsibility  of  maintaining  these 
people,  they  have  found  themselves  unable  to  exercise  any  regenerative 
influence  over  them.  It  is,  of  course,  quite  otherwise  with  the  children, 
who  can  be  subjected  to  systematic  education  under  conditions  which  are 
physically  and  morally  healthy.  But  the  evidence  cannot  be  resisted 
that,  for  those  past  childhood,  workhouse  life  is  liable  to  have  an  actually 
deteriorating  effect.  This  is  especially  true  of  those  who  are  stdl  quite 
young  when  brought  into  association  with  degraded  characters.  It  is 
partly  the  great  size  to  which  some  of  these  institutions  have  grown 
which  makes  it  impossible  to  deal  with  all  classes  of  inmates  in  a suitable 
way.  But  the  difficulty  mainly  arises  out  of  the  attempt  to  deal  in  one 
institution,  under  one  master,  with  people  requiring  such  very  different 
treatment  as  the  infirm  and  the  able-bodied,  the  old  and  the  young,  the 
feeble-minded,  epileptic,  insane,  and  those  of  bad  character.  The  diffi- 
culty can  only  be  met  by  setting  apart  special  institutions  for  special 
classes,  as  was  intended  by  the  Royal  Commission  of  1832  ; so  that  it 
may  be  possible  to  deal  humanely  with  the  aged,  without  thereby  attract- 

^ James,  23566  (1,  2,  4,  5,  6,  10).  Vide  also  Summary  of  Reports  of  Workhouse  Chap- 
lains. 2 Edwards,  23785  (12,  14).  ^ Thorburn,  35693  (46,  47,  48,  50). 
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ing  the  young;  and  so  that  the  able-bodied  loafer  may  be  kept  under 
strict  discipline  and  not  allowed  to  lose  the  power  of  work.  It  is  mainly 
with  a view  to  facilitating  this  specialisation  of  treatment  that  we  have 
recommended  the  enlargement  of  areas. 

195.  Increasing  cost  of  indoor  relief. — The  workhouse  is  not  the 
only  form  of  indoor  relief.  Specialised  treatment  has  already  been  in- 
troduced in  so  far  as  the  sick,  the  children  and,  to  some  extent,  the  aged 
are  concerned.  But  the  infirmaries  and  schools  and  homes  for  the  acred 
will  be  dealt  with  in  subsequent  Chapters.  There  is,  however,  one 
characteristic  in  which  all  the  institutions  share,  and  which  must  be 
noted  here.  It  is  their  constantly  increasing,  and,  in  many  cases,  ex- 
cessive costliness.  This  increasing  costliness  which  is  to  some  extent 
inevitable,  and  to  some  extent  also  no  more  than  a wise  expenditure, 
bringing  its  return  in  a reduction  of  pauperism,  shows  itself  in  many 
ways.  As  early  as  1870  Mr.  Goschen,  in  the  Annual  Report  of  the  Poor 
Law  Board,  called  attention  to  the  fact  that  expenditure  had  been  in- 
creasing in  a much  larger  ratio  than  the  number  of  paupers — that  the 
same  number  of  paupers  was  costing  very  much  more  than  twenty  years 
previously  : — 

“ Several  causes  have  contributed  to  this  result.  It  may  be  generally  said  that 
in  all  establishments,  both  public  and  private,  the  scale  of  salaries  has  continuously 
increased  for  a long  period  and  that  more  people  are  required  to  do  the  same  work. 
But,  apart  from  this  general  cause,  it  cannot  be  denied  that  the  more  humane  views 
which  have  prevailed  during  the  last  few  years  as  to  the  treatment  of  the  sick  poor 
have  added  most  materially  to  Poor  Law  expenditure.  . . . Generally  it  must 

be  remembered  that,  apart  from  any  increase  in  the  number  of  paupers  to  be 
relieved,  the  expenditure  may  be  enhanced  : — • 

(1)  By  a more  liberal  scale  of  relief  in  money  or  food. 

(2)  By  improved  accommodation  in  workhouses,  schools,  infirmaries  and  asylums. 

(3)  By  a rise  in  the  prices  paid  for  provisions,  clothing,  etc.,  and  buildings. 

(4)  By  increased  salaries  to  workhouse  officials,  medical  officers,  and  the  general 
staff  employed  in  the  administration  of  the  law.”  ^ 

196.  This  increased  expenditure  per  pauper  has  progressed  at  an 
accelerating  rate  down  to  the  present  day  ; and  we  think  that  a con- 
sideration of  the  following  facts  will  show  that  to  some  extent  it 
cannot  be  justified. 

197.  The  increase  shows  itself  in  the  first  place  in  the  cost  of  mainte- 
nance, i.e.,  the  food  and  clothing  of  the  inmates  and  the  warming, 
cleaning,  and  lighting  of  the  institutions.  Taking  first  London  alone, 
we  find  that  in  1858-9  the  cost  per  indoor  pauper  was  about  £10 ; in 
1868-9,  the  cost  had  risen  to  £11  17s. ; in  1898-9,  it  was  £13  ; and  in 
the  next  five  years  it  rose  to  £15  lls.^  Taking  the  country  as  a whole, 
we  find  that  in  1848-9,  it  was  £7  17s.  per  head  ; it  rose  slowly  till  1898-9, 
when  it  was  £11  10s.  per  head,  and  in  1903-4  it  amounted  to  £13  10s. 
per  head,  the  last  five  years  showing  a very  marked  increase.^  This  in- 
crease would  indeed  be  still  greater  if  it  were  possible  to  omit  from  the 
amounts  for  the  year  1898-9,  as  has  been  done  for  the  year  1903-4,  the 
cost  of  the  patients  in  the  Infectious  Diseases  Hospitals  of  the  Metro- 
politan Asylums  Board.  By  the  year  1906-7  there  had,  however,  been 
a slight  decrease  in  the  expenditure  on  maintenance,  the  amounts  per 
head  for  that  year  being  £13  12s.  in  London,  and  £12  3s.  in  England  and 
Wales.  The  total  cost  per  head,  including  debt  charges,  salaries,  main- 
tenance, etc.,  has  increased  in  a much  larger  proportion,  especially  in 

^ Twenty-second  Annual  Report,  Poor  Law  Board  [Cd.  123],  1870,  p.  x.  ^ Pitts, 
Vol.  I.,  App.  C (8).  ® Davy,  3410. 
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London,  where  it  has  risen  from  an  estimated  cost  of  £27  Os.  lljd.  in 
1873-4,  to  £39  12s.  4Jd.  in  1903-4.  The  corresponding  figure  for  the 
rest  of  the  country  outside  London  is  £25  14s.  lOjd.^ 

198.  A considerable  portion  of  this  increase  is  due  to  salaries,  and 
this  increase  means  a better  paid  and  probably  more  efficient  staff  of 
officials ; and  a considerable  part  is  due  to  the  higher  standard  of  main- 
tenance, especially  in  the  infirmaries.  But  a great  part  also  consists  of 
loan  charges,  and  represents  a very  large  investment  in  building.  The 
expenditure  on  Poor  Law  buildings  sanctioned  by  the  Local  Government 
Board  for  this  purpose  amounted  in  1885-6  to  £440,000  ; in  1897-8,  it 
rose  to  £1,142,304:  in  1900-1,  it  reached  a maximum  of  £1,776,548*; 
and  in  1904-5,  it  fell  again  to  £941,258.^  In  all,  since  1835  to  the  end 
of  the  year  1906,  expenditure  upon  Poor  Law  institutions  had  been 
authorised  to  the  amount  of  £40,000,000,  and,  at  the  end  of  the  financial 
year  1905-6,  loans  to  the  amount  of  £13,360,000  were  still  outstanding.^ 

199.  But  the  gravity  of  the  position  lies  not  so  much  in  the  amount 
of  accommodation  supplied  as  in  its  expensive  nature.  This  is  well 
brought  out  by  a comparison  made  by  Mr.  Davy  between  the  cost  per 
bed  in  different  institutions.  He  points  out  that  whereas  some  of  the 
infirmaries  in  or  near  London  have  cost  as  much  as  £325  to  £377  per 
bed  (exclusive  of  the  site),  in  other  places  the  cost  has  been  much  lower, 
ranging  to  £45  per  bed  ; though  all  alike  have  to  satisfy  the  require- 
ments of  the  Local  Government  Board.  In  the  same  way,  the  cost  of 
cottage  homes  for  children  has  varied  from  £42  12s.  per  bed  up  to 
£289  per  bed. 

“ This  curious  generalisation  emerges  from  all  these  figures,  that  the  larger  the 
infirmary,  the  greater  cost  per  bed.  I think  that  is  almost  uniform,  the  reason  being, 
I suppose,  that  in  a large  Union  the  Guardians  are  very  anxious  to  have  the  best  of 
everything  ; they  feel  that  they  can  afford  it,  and  indulge  in,  I might  say,  orna- 
ments that  the  poor  country  Unions  do  not  wish  to  indulge  in.”  * 

Mr.  Davy  points  out  that  the  tendency,  though  not  quite  new,  has 
been  greatly  strengthened  in  late  years.^ 

200.  In  1870,  Mr.  Goschen,  as  President  of  the  Poor  Law  Board,  wrote 
in  the  Annual  Report  of  the  Board  that  the  extreme  parsimony  de- 
veloped by  some  Boards  of  Guardians  had  given  way  to  a desire  to 
conduct  all  the  duties  which  devolved  upon  Guardians  on  somewhat 
more  than  a liberal  scale.  The  Board  were  compelled  to  check  expendi- 
ture in  the  more  ornamental  parts  of  workhouses,  as,  for  instance, 
granite  columns,  terra-cotta  mouldings,  encaustic  tile  pavements,  Port- 
land stone  decorations,  and  so  on.^ 

Mr.  Davy  says  : — 

“ That  difficulty  has  been  felt  ever  since,  sometimes  in  a very  acute  form  ; and 
some  years  ago  when  Mr.  Chaplin  was  President  of  the  Board  there  was  a Memor- 
andum as  to  the  cost  of  Poor  Law  buildings,  in  which  he  says  he  has  observed  ‘ with 
much  concern  the  large  and  continuing  increase  in  the  cost  of  buildings  erected  in 
connection  with  Poor  Law  administration’  ; and  exhorts  the  officers  of  the  Board 
to  check  that  excessive  expenditure  as  far  as  they  can.  My  experience  in  my  present 
post  has  not  been  very  long,  but  I can  honestly  say  that  we  do  make  every  effort  to 
check  the  expenditure,  though  the  results  are,  I think,  a little  startling.”  • 

201.  Unnecessary  ex^^enditure. — If  it  could  be  maintained  that  the 

* In  1900-1,  a large  amount  of  increased  accommodation  for  children  was  needed  in 
consequence  of  the  breaking-up  of  district  schools. 

^ Davy,  3387,  Vol.  I.,  App.  v.  (18).  ^ Ihid.^  Tol.  I.  App.  v.  (1 ).  ^ Thirty-sixth  Annual 

Report,  Local  Government  Board  [Cd.  3665],  1907,  pp.  cxlviii,  and  419-20.  Davy, 
1633-4,  Vol.  I.,  App.  V.  (2  et  seq.).  ^ Twenty-second  Annual  Report,  Poor  Law  Board 
[Cd.  123],  1870,  p.  XV.  « Davy,  1633. 
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higher  rate  of  expenditure  were  essential  to  efficiency  it  would  be  diffi- 
cult to  urge  that  it  should  be  checked.  But  we  consider  that  in  many 
instances  expenditure  has  gone  very  far  beyond  what  is  necessary  for 
efficiency,  and  is  due  to  quite  other  causes.  An  urban  workhouse  of 
which  the  cost  was  £162  per  bed,  was  visited  by  a Committee  of  our 
members,  and  they  report : — 

“ Little  fault  could  be  found  with  the  workhouse  and  the  infirmary  except  on  the 
ground  of  expense.  More  modest  buildings  would  have  answered  the  purpose  quite 
as  efficiently.  The  two  or  three  furlongs  of  corridors  were  sheer  waste,  and  made 
effective  supervision  from  headquarters  unnecessarily  difficult.  Whether  deterrence 
be  right  or  wrong,  it  could  not  be  held  that  these  buildings  would  exercise  any  de- 
terrent influence  whatever.  Discipline  might  be  distasteful  to  some,  but  the  staff 
was  altogether  inadequate  for  the  purpose  ; it  may  safely  be  said  that  nine-tenths 
of  the  inmates  had  never  before  been  so  comfortably  housed.  The  grounds  are  laid 
out  with  ornamental  flower  beds,  and  some  of  the  London  parks  are  not  nearly  so 
pleasant.”  ^ 

202.  The  small  sense  of  financial  responsibility  in  urban  Unions,  and 
the  ease  with  which  expenditure  can  be  met  by  loans,  make  the  Guar- 
dians very  willing  to  spend.^  The  method  by  which  architects  are  paid, 
being  a percentage  on  expenditure,  makes  for  extravagance.  (It  is 
significant  that  in  the  year  1900-1  the  architects’  fees  amounted  to 
£88,000.^)  There  is  further  the  pressure  from  the  expert,  the  medical 
man  who  wants  his  infirmary  to  have  everything  of  the  best  and 
newest.^  And  finally,  the  requirements  of  the  general  workhouse,  as  we 
have  described  it,  do  not  tend  to  economy.  If  our  recommendations 
as  to  classification  are  carried  out  it  will  be  easier  to  deal  with  some 
of  the  inmates  in  very  much  cheaper  institutions  than  at  present.  It 
has  been  found,  for  instance,  by  the  Poplar  Guardians  that  the  able- 
bodied  pauper  can  be  housed  at  a cost  of  £14  per  bed  in  their  country 
workhouse  at  Laindon,  as  against  £140  per  bed,  which  is  the  lowest 
sum  at  which  a workhouse  for  the  able-bodied  can  be  provided  in 
London.® 

“ I think,”  says  Mr.  Davy,  “ that  what  we  have  to  do  is  to  revise  the  require- 
ments of  the  medical  and  architectural  professions  with  regard  to  the  housing  of 
persons  in  workhouses,  and  I think  we  have  to  fight  against  the  tendency  which  I 
have  seen  for  so  many  years  of  requiring  for  the  class  that  we  will  say  is  able- 
bodied  exactly  the  same  provisions  as  the  requirements  for  the  sick,  that  is  to  say, 
I think  we  want  a better  classification  of  demands.”  ® 

203.  Even  as  regards  the  sick  we  think  that  economy  can  be  effected 
by  a better  classification,  and  that,  for  the  cases  of  chronic  infirmity 
which  form  so  large  a proportion  of  the  inmates  of  Poor  Law  infirmaries, 
it  is  unnecessary  to  provide  the  same  elaborate  hospital  accommoda- 
tion as  is  required  for  the  treatment  of  acute  cases. 

204.  Control  of  expenditure  hy  the  Local  Government  Board. — 
But  we  also  think  that  the  Local  Government  Board  should  exercise 
its  authority  more  strictly  in  checking  excessive  expenditure.  It  has 
the  machinery  for  doing  this ; all  plans  are  submitted  to  its  Architect, 
who  can  recommend  that  sanction  be  given  or  withheld,  and  without 
the  sanction  of  the  Local  Government  Board  no  loan  can  be  raised.*^ 
We  agree  with  the  Architect  of  the  Local  Government  Board  that  a 
good  deal  more  might  be  done  in  the  way  of  advice  and  consultation 
between  him  and  the  Local  Authorities®  prior  to  the  preparation  of  the 
plans,  and  that  after  their  adoption  more  care  should  be  taken  to  secure 

^ Visits  : Metropolitan,  116.  ^ Davy,  1642.  ^ Ibid.,  1640.  ^ Ibid.,  1642.  ‘Lockwood, 
4120.  6 Davy,  1644.  ? Ibid.,  1629-30.  ' Kitchin,  3660-8. 


PART  IV. — Chapter  5. 


182  HISTORICAL  DEVELOPMENT  AND  PRESENT  CONDITION  OF  THE 
VARIOUS  BRANCHES  OF  THE  POOR  LAW. 
that  the  erection  is  carried  out  in  accordance  with  the  approved  plans, 
estimates,  and  quantities. 

205.  We  think  also  that,  on  any  proposal  being  made  for  building 
new  institutions  it  should  be  considered 

(1)  Whether  some  part  of  the  demand  .for  institutional  treat- 
ment could  not  be  met  by  a greater  and  more  systematic  use  of 
voluntary  homes  and  hospitals; 

(2)  Whether  the  institution  is  necessary  in  view  of  the  desira- 
bility of  breaking  up  the  existing  workhouses  into  institutions 
specialised  for  different  classes,  and,  if  so,  what  the  policy  of  the 
Local  Authority  should  be  in  utilising  the  workhouse  for  a parti- 
cular class  or  classes  and  not  for  applicants  of  all  or  many  kinds  ; 

(3)  Whether  the  proposals  for  buildings  do,  or  do  not,  exceed  a 
recognised  standard  of  cost  per  bed,  which  buildings  for  the  parti- 
cular class  of  applicant  should  in  no  circumstances  be  allowed  to 
exceed  ; and 

(4)  Whether  the  land  on  which  it  is  proposed  to  build  is  not,  in 
view  of  modern  facilities  for  movement,  unduly  near  the  large 
towns  and  unduly  expensive  considering  the  particular  class  of 
inmates  for  which  the  accommodation  is  desired. 

206.  “ Ins-and-outs'’ — Another  characteristic  common  to  all  Poor 
Law  institutions  is  the  facility  for  entering  and  leaving  which  is 
afforded.  Reasonable  notice  of  a pauper’s  intention  to  leave  an  insti- 
tution must  be  given,  and  certain  powers  of  detention  are  conferred 
on  the  Guardians  by  law.  Thus,  he  may  be  detained  for  24  hours  if 
he  has  not  previously  discharged  himself  within  a month,  for  48  hours 
if  he  has  discharged  himself  once  or  oftener  within  the  month,  for 
72  hours  if  he  has  discharged  himself  more  than  twice  within  two 
months,  and  for  168  hours  if  he  has  in  the  opinion  of  the  Guardians 
discharged  himself  frequently  without  sufficient  reason.^  With  these 
exceptions,  destitute  persons  can  both  enter  and  leave  the  workhouse 
when  they  like  and  as  often  as  they  like.  Even  where  the  destitution 
is  the  result  of  a pauper’s  wilful  and  persistent  negligence  or  laziness 
the  Guardians  have  no  power  to  prevent  him  from  either  entering  or 
leaving  their  institution.  Thus,  figuratively  speaking,  the  door  of  the 
workhouse  is  always  ajar,  and  the  responsible  authority  have  but  little 
power  to  prevent  it  swinging  outwards  or  inwards  at  the  push  of  the 
pauper.  In  the  West  Derby  Union  out  of  13,578  persons  receiving 
indoor  relief  in  the  year  ended  30th  September,  1907,  no  less  than  2,401 
were  relieved  on  more  than  one  occasion  during  the  year,  and  99  of  these 
claimed  admission  more  than  four  times  during  the  year.  And  in  this 
Union  and  eighteen  others  from  which  returns  have  been  received, 
we  find  that,  out  of  68,318  persons  receiving  indoor  relief  in  the  same 
year,  11,105  were  relieved  twice  or  oftener,  and,  of  these,  1,933  were 
admitted  on  five  occasions  or  oftener.^ 

207.  Under  such  circumstances  the  curative  treatment  of  pauperism 
becomes,  in  many  cases,  impossible.  The  worst  characters  may  flock 
into  the  workhouse  to  recuperate  from  the  effects  of  their  evil  lives, 
and  as  soon  as  they  have,  at  the  ratepayers’  cost,  partially  recovered 
their  physical  condition,  they  can  leave  the  workhouse  and  resume  their 
degenerate  careers.  Their  period  of  stay  is  not  long  enough  to  cure 

^ 34  & 35  Viet.,  Cap.  108.,  Sec.  4 ; i)2  & 63  Viet.,  Cap.  37,  Sec  4.  ^ Statistical  Appen- 

dix, Part  IV.,  Section  2. 
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them  of  their  evil  courses,  but  it  is  long  enough  to  give  them  fresh 
strength  to  pursue  them.  In  this  way  has  sprung  up  that  crowd  of 
prostitutes,  drunkards,  mendicants,  loafers,  and  the  like  who  are  now 
known  as  the  “ ins-and-outs.”  These  men  and  women  form  a hopeless 
problem  under  the  existing  Poor  Law,  and  the  case  for  sterner  measures 
against  them  is  aggravated  by  the  penalties  which  their  present  mode 
of  life  imposes  on  their  children.  As  Dr.  McVail  has  forcibly  pointed 
out,  the  children  of  the  ins-and-outs  are  subjected  to  alternative  regimes 
of  vermin  and  soap,  and  the  benefits  of  the  “children’s  homes”  are 
periodically  obliterated  in  the  beer-house  and  the  slums,  making  any 
curative  treatment  of  them  impossible.^ 

208.  But  the  evils  of  the  almost  unrestricted  right  to  leave  the  work- 
house  do  not  end  with  the  failure  to  cure  individual  paupers.  The 
ratepayers’  money  spent  on  their  maintenance  contributes  to  producing 
future  paupers  which  subsequent  ratepayers  will  be  called  upon  to 
maintain.  Unmarried  mothers,  often  mere  feeble-minded  girls,  are 
tended  at  the  public  expense,  and  then  allowed  to  go  out  and  breed  a 
future  race  of  paupers,  and  probably  feeble-minded  children.  Persons 
su dering  from  contaj^ious  diseases  are  allowed  to  depart  uncured,  and 
to  infect  another  circle  of  cases,  some  or  all  of  whom  may  ultimately 
come  to  the  ratepayers  for  maintenance  at  the  public  cost.  We  feel 
very  strongly  that,  both  in  the  interest  of  the  cure  and  of  the  preven- 
tion of  certain  forms  of  pauperism,  some  further  powers  are  necessary. 
And  in  dealing  subsequently  with  various  classes  of  paupers,  we  shall 
make  more  definite  suggestions  for  the  giving  of  such  powers  of  deten- 
tion under  proper  safeguards.^ 

209.  Periodical  revision  of  indoor  cases. — But  detention  is  useless, 
nay,  cruel,  if  the  result  is  not  improvement  but  actual  deterioration, 
and  it  is  impossible  to  make  treatment  ameliorative  unless  the  i.ttention 
of  the  responsible  autriorities  is  from  time  to  time  directed  to  individual 
cases  with  a view  to  seeing  what  form  of  curative  treatment  is  best  for 
them  and  how  that  treatment  is  progressing, 

210.  Such  a periodical  revision  of  institutional  cases  is,  however,  in 
the  large  majority  of  Unions  non-existent.  It  is  true  ihat  in  the  case 
of  indoor  medical  relief,  the  Guardians’  responsibility  for  curative 
treatment  is,  to  some  extent,  transferred  to  the  Medical  Officer,  whose 
duty  it  is  to  reconsider  from  tim  • to  time  the  patient’s  condition,  with 
reference  to  cure.  But  the  supreme  responsibility  for  the  proper  care 
of  the  sick  remains  with  the  Guardians,  and,  as  will  be  seen  from 
Dr.  Me  Vail’s  report,  there  is  not  always  a satisfactory  and  periodical 
revision  of  cases  with  a view  to  seeing  whether  the  best  possible  treat- 
ment is  being  applies.®  Even  with  regard  to  children  there  is  nothing 
in  the  existing  regulations  to  prevent  an  orphan  being  sent  away  to 
some  certified  institution  in  a distant  town,  and  growing  there  from  a 
child  into  an  adult,  without  the  Guardians  who  sent  it  having  any 
report  from  the  institution,  or  taking  any  further  interest  in  the  child’s 
existence  unless,  or  until,  it  dies,  goes  out  bo  service,  or  is  gu 
gross  misbehaviour. 

211  But  with  regard  to  ordinary  workhouse  cases,  the  absence  of 
revision  is  still  more  striking.  An  order  for  out-relief  is  invariably 
given  for  a particular  period,  at  the  end  of  which  the  case  must,  auto- 
matically, come  up  before  the  Guardians  for  revision  if  the  relief  is  to 


ilty  of  some 


1 Dr.  McYail’s  Report,  pp.  69-60.  Vide  Part  IX.  ^ Dr.  McYail’s  Report,  p.  62. 
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be  continued.  But  the  necessity  for  assigning  a period  to  an  order  for 
indoor  relief  is  not  generally  recognised,  except  in  rare  instances,  and, 
consequently,  an  order  for  the  workhouse  may,  at  the  pauper’s  will,  be 
an  order  for  maintenance  for  life  at  the  public  cost.  Wherever  the 
expedient  of  a workhouse  “ call-over  ” has  been  undertaken  by  a 
Revision  Committee,  numbers  of  such  cases  have  been  discovered,^  and 
instances  have  been  known  where  the  call-over  has  resulted  in  the  dis- 
covery that  certain  indoor  paupers  only  existed  as  such  in  the  work- 
house  books,  having,  in  the  body,  long  since  departed  from  the 
institution. 

212.  We  feel  very  strongly  that,  in  future  it  should  be  part  of  the 
regulations  of  every  institution  that  each  case  in  that  institution  is 
periodically  reconsidered  by  a responsible  Committee,  with  a view  to 
seeing  whether  the  existing  treatment  is  producing  the  desired  results 
or  whether  it  is  desirable  that  the  treatment  should  be  altered.  It  is 
only  by  treating  paupers  as  individuals  that  there  is  any  chance  of 
restoring  to  them  their  sense  of  individual  responsibility  for  self- 
maintenance. 

213.  Course  of  indoor  'pauperism  since  1871-2. — We  may  turn  now 
to  consider  the  extent  to  which  advantage  is  taken  of  institutional 
treatment. 

It  is  shown  in  the  Statistical  Appendix  to  our  Report  that,  arranging 
the  figures  in  the  cycles  into  which  they  naturally  fall,  the  number  of 
indoor  paupers  has  shown  a progressive  increase  since  the  year  1871-2, 
while  the  number  of  outdoor  paupers  shows  a parallel  decrease.  But 
whereas,  until  1895-6,  the  decrease  in  outdoor  pauperism  more  than 
compensated  for  the  increase  in  indoor  pauperism,  since  that  date  the 
— increase  in  the  number  of  indoor  paupers  has  been  enormously  in  excess 
of  the  reduction  in  outdoor  pauperism.  Had  this  increase  been  due  to 
a change  in  the  economic  position  of  the  population,  we  should  have 
expected  to  find  it  reflected  in  outdoor  pauperism  as  well  as  in  indoor 
pauperism.  But,  instead  of  an  increase  in  outdoor  pauperism,  the  de- 
crease has  continued,  though  at  a diminishing  rate.  Moreover,  it  is  since 
1895  that  the  expenditure  has  increased  most  rapidly,  and  we  thus 
arrive  at  the  conclusion  that  the  increase  in  indoor  pauperism  is  due 
to  a change  in  policy  of  the  Local  Authorities  rather  than  to  any 
slackening  in  the  moral  and  material  progress  of  the  people.^ 

214.  When  attention  is  turned  to  London  the  position  is  still  more 
serious.  The  increase  in  indoor  pauperism  is  far  greater  proportionately 
than  in  the  rest  of  the  country,  and  more  than  counterbalances  the  re- 
duction in  outdoor  pauperism  at  an  earlier  date.  Indeed,  since  the  cycle 
of  1880-1  to  1887-8  the  number  of  indoor  paupers  in  London  has  in- 
creased by  no  less  than  29  per  cent.,  whilst  outdoor  pauperism  has 
remained  almost  stationary.^ 

215.  The  expenditure  in  London  has  also  increased  more  rapidly  than 
in  the  provinces.  Between  1871-2  and  1891-2  there  was  little  change 
in  the  amount  of  the  extra-Metropolitan  expenditure,  but  during  the 
same  period  the  London  expenditure  rose  40  per  cent.^ 

216.  It  is  true  that  the  influence  of  the  Metropolitan  Common  Poor 
Fund  favours  the  indoor  policy,  but  there  is  no  reason  why  this  in- 

^ North,  Vol.  IV.  App.  cxlv.  (3)  ; Williams,  45464  (8)  ; Davies,  Vol.  Y.,  App.  Ixxi.  (8); 
Dearden,  41202-6.  ^ Vide  Part  II.,  par.  648  ; Statistical  Appendix,  Part  I.,  pars.  26-7. 

^ Statistical  Appendix,  Part  I.,  par.  68.  Davy,  Vol.  I.,  App.  v.  (17). 
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fluence  should  operate  in  a greater  degree  now  than  formerly,  and  the 
large  increase  in  indoor  pauperism  in  London  must  still,  we  think,  be 
chiefly  attributed  to  an  alteration  in  the  policy  of  the  administrators 
of  the  Poor  Laws.  At  any  rate,  it  is  clear  that  the  people  of  London 
are  using  Poor  Law  institutions  very  much  more  freely,  and  in  this  con- 
nection it  is  important  to  consider  whether  they  are  being  driven  into 
them  by  a repressive  policy  or  attracted  to  them  by  the  advantages 
they  offer. 

217.  Attractiveness  and  deterrence  of  workhouse  to  certain  classes. 

— In  the  first  place,  we  may  note  that  less  than  one  half  of  the  whole 
number  of  London  indoor  paupers*  (39,802  out  of  80,509)  were  in  the 
workhouse  on  January  1st,  1908.  The  other  half  were  in  infirmaries, 
homes,  schools,  imbecile  asylums,  etc.  Of  those  who  are  in  the  work- 
house  there  is,  as  we  have  seen,  a certain  class — not  as  yet  very  large — 
to  whom  it  has  most  unfortunately  become  attractive,  the  class  of  able- 
bodied  loafers.  Of  the  remainder,  the  great  majority  are  there,  not 
through  any  repressive  policy  of  the  Guardians  in  regard  to  out-relief, 
but  owing  to  their  own  loneliness  and  helplessness,  i.e.,  it  has  been 
shown,  on  inquiry,  that  only  a small  percentage  of  the  aged  now  in 
the  workhouse  could  live  outside  on  a pension  or  on  out-relief.^  To  — ► 
these  the  workhouse  is  an  asylum,  and  one  which  is  certainly  in  London 
tending  to  become  more  attractive.^ 

218.  The  next  largest  class  to  those  in  the  workhouse  are  the  in- 
mates of  the  infirmaries,  14,202,  and  of  those  it  has  never,  so  far  as  we 
know,  been  suggested  that  they  could  be  better  dealt  with  by  out- 
relief,  or  that  they  are  “ driven  ” there  by  any  other  cause  than  their 
own  illness.  It  is  mainly  in  connection  with  this  class  that  the  recent 
increase  in  expenditure  on  buildings  has  taken  place ; and  in  a subse- 
quent chapter  it  will  be  shown  that  in  London  the  Poor  Law  infirmaries 
are  proving  increasingly  attractive,  both  to  the  poorest,  and  to  persons 
who  might  be  considered  above  the  destitute  class. 

219.  If  we  take  the  rest  of  the  country  we  find  that  a much  larger 
proportion  of  the  inmates  of  institutions  were  in  the  workhouse,  i.e., 
127,232  out  of  a total  of  190,577  ; but  this  again  can  hardly  be  said  to 
be  due  to  a repressive  policy,  inasmuch  as  the  proportion  of  the  popu- 
lation who  receive  out-relief  is  much  greater  in  the  country  at  large 
than  it  is  in  London. 

220.  We  do  not  think,  therefore,  that  there  is  evidence  to  show  that 
the  existing  system,  even  under  strict  administration,  has  forced  into 
Poor  Law  institutions  any  considerable  proportion  of  persons  who  could 
more  properly  have  been  dealt  with  by  outdoor  relief. 

221.  The  question  must  here  be  raised  as  to  how  far  relief  afforded 
in  an  institution  should  be  deterrent ; that  is  to  say,  how  far  it  should 
be  given  under  such  conditions  that  the  applicant  would  prefer,  if  it 
were  in  his  power,  to  maintain  himself  outside  without  assistance  from 
the  Poor  Law.  This  form  of  deterrence  must  be  considered  from  two 
separate  standpoints,  viz.,  the  material  discomfort  and  disability  which 
institutional  relief  imposes,  and  the  moral  or  social  discredit  which  it 
inflicts  upon  its  recipients. 

222.  The  first  is  capable  of  more  or  less  accurate  measurement.  The 
loafer,  the  in-and-out,  and  the  work-shy  are  influenced  as  to  whether 

* Excluding  Casuals.  ^ Wethered,  5532-7:  Vol.  I.,  App.  xi.  (A),  (87-8)  ; Lockwood, 
14022  ; Cheesemim,  73880-4.  ^ Lockwood,  13439-40  ; Visits  : Met.  112,  116,  117, 
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or  not  they  accept  the  offer  of  the  workhouse  by  the  amount  of  physical 
comf<  rt,  restraint,  or  inconvenience  associated  with  the  particular  in- 
stitution offered  them.  The  more  comfortable  the  house,  the  less  is  it 
a deterrent  to  this  class.  To  the  respectable  poor  the  moral  considera- 
tion is  paramount ; many  of  them  will  for  long  periods  subject  them- 
selves to  materia]  conditions  far  less  eligible  than  those  of  a workhouse 
rather  than  accept  comfort  if  it  involves  association  with  a number  of 
persons  of  a degraded  status.  Thus,  the  modern  mixed  workhouse  with 
its  higher  level  of  comfort  works  most  unevenly  as  a deterrent.  It 
attracts  the  very  class  it  ought  to  repel,  and  it  may  act  as  a deterrent 
in  the  case  of  the  aged  and  infirm  to  whom  it  might  legitimately  be  a 
refuge.  So  long  as  an  institution  remains  the  receptacle  for  all  classes 
needing  relief,  and  good,  bad,  and  indifferent  characters  are  herded  to- 
gether, so  long  will  the  bad  be  indulged  and  the  respectable  suffer.  At 
the  same  time  we  think  it  will  be  a great  misfortune  if  the  aged  should 
be  brought  to  prefer  life  in  the  workhouse  (under  whatever  name  it 
may  in  future  be  known)  to  an  independent  life  amongst  their  own 
friends  and  relations,  and  we  should  deprecate  any  policy  which  aimed 
at  or  tended  to  this  result. 

22.3.  On  the  other  hand,  we  think  that  when  once  they  have  become 
inmates  of  such  an  institution  their  life  should  be  made  comfortable, 
and  as  far  as  possible  cheerful. 

224.  Conditions  essential  to  effective  indoor  relief. — There  are, 
therefore,  five  preliminary  essentials  to  making  indoor  relief  in  future 
rightly  effective,  both  as  a curative  and  a deterrent  agency,  viz. : — 

(1)  The  reorganisation  and  entire  revision  of  the  system  of 
general  workhouses. 

(2)  Classification  by  institutions. 

(3)  Periodic  revision  of  all  indoor  cases. 

(4)  Properly  safeguarded  powers  to  remove  to  and  detain  in 
institutions  certain  classes  of  cases. 

(5)  The  provision  of  regenerative  influences  both  personal 
and  industrial. 

Summary  of  Recommendations  and  Suggestions  in  Chapter  5. 

(1)  For  the  treatment  of  cases  of  chronic  infirmity,  the  same 
elaborate  hospital  accommodation  should  not  he  required  as  for 
the  treatment  of  acute  cases.  (203.) 

(2)  The  Local  Government  Board  should  exercise  its  authority 
more  strictly  in  checking  excessive  expenditure  : — 

(a)  Through  the  Architects'  Department. 

(b)  By  closer  consideration  of  proposals  made  for  build- 
ing new  institutions.  (204-5.) 

(3)  Further  powers  of  detention  are  necessary  as  regards  certain 
cases,  especially  “ ins-and-outs."  (207-8.) 

(4)  In  every  institution,  each  case  should  be  periodically  recon- 
sidered by  a responsible  Committee,  with  a view  to  seeing  whether 
the  existing  treatment  is  producing  the  desired  results,  or  whether 
it  is  desirable  that  the  treatment  should  be  altered.  (212.) 

(5)  The  life  of  aged  inmates  should  be  made  comfortable,  and  as 
far  as  possible  cheerful.  (222-3.) 
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225.  Orders  regulating  outdoor  relief  to  the  able-bodied. — It  had 
been  the  original  intention  of  those  who  framed  the  Poor  Law  Amend- 
ment Act  of  1834  that  all  out-relief  to  the  able-bodied  should  cease 
on  July  1st,  1835,  but  it  was  ultimately  left  to  the  discretion  of  the 
Commissioners  to  introduce  the  prohibition  gradually.  In  their  Second 
Annual  Report  they  write  : — 

“No  doubt  can  be  entertained  that  it  was  the  deliberate  intention  of  Parliament 
. . . that  all  outdoor  relief  to  the  able-bodied  should  cease  at  the  earliest  period 
that  it  could  safely,  and  with  propriety,  be  put  an  end  to  ; and  the  question  which 
we  have  successively  to  decide  as  to  each  Union  is,  ‘ Whether  this  time  may  be 
fairly  deemed  to  have  arrived  ? i 

226.  Until  parishes  had  been  formed  into  Unions,  and  adequate  work- 
house  accommodation  provided  as  an  alternative,  it  was  felt  to  be 
impossible  to  prohibit  the  outdoor  relief  upon  which  so  many  had  come 
to  rely.  For  this  reason  the  introduction  of  the  new  policy  was  not 
sudden,  but  gradual,  and  proceeded  first  by  means  of  preparatory 
Rules,^  and  subsequently  by  Orders  issued  to  particular  Unions,  which 
were  afterwards  generalised  into  the  two  Orders  under  one  or  the  other 
of  which  outdoor  relief  is  now  administered.  As  has  been  said,  the 
pauperism  which  presented  itself  to  the  Royal  Commission  of  1832  as 
most  immediately  pressing  was  that  of  the  agricultural  labourer,  and  the 
Outdoor  Relief  Prohibitory  Order  which  was  issued  in  1844  was  the 
culmination  of  the  new  policy  as  applied  to  the  rural  or  less  populous 
Unions.  The  main  provision  of  this  Order  (of  which  the  full  text  will 
be  found  in  the  Appendix  to  the  First  Volume  of  Minutes  of  Evidence) 
is  that  which  prohibits  relief  to  the  able-bodied,  male  or  female,  and 
their  families,  except  in  the  workhouse.  There  are  important  exceptions 
made  in  the  case  of 

“sudden  and  urgent  necessity  ; sickness,  accident,  or  infirmity  ; burials  ; widows 
in  the  first  six  months  of  widowhood  ; widows  with  legitimate  children  as  depen- 
dents, and  with  no  illegitimate  children  since  widowhood  ; imprisonment  ; family 
of  soldiers,  sailors  or  marines  ; and  resident  family  of  non-resident  head.”  ^ 

The  Order  also  prohibits  non-resident  relief  with  somewhat  similar 
exceptions,  and  the  payment  of  the  paupers’  rent  by  the  Guardians  or 
their  officers  or  by  the  Overseers.  The  Order  allows  the  Guardians  to 
depart  from  its  provisions  in  particular  cases  if  the  Central  Authority 
approve.^ 

227.  For  the  more  populous  Unions  a different  form  of  Order  was 
issued. 

“ In  their  Second  Report  the  Poor  Law  Commissioners  gave  a form  of  Order 
specially  intended  for  the  requirements  of  a town  Union.  The  chief  point  in  this 
form  of  Order  was  the  simplification  of  the  requirements  in  the  case  of  the  able- 
bodied  as  compared  with  the  preparatory  rules  applicable  to  rural  Unions.  The 
rule  with  regard  to  the  able-bodied  in  a town  Union  provided  that  ‘the  Guardians 
may,  until  accommodation  can  be  obtained  for  the  reception  of  such  persons  in  the 
workhouse,  give  outdoor  relief,  one-half  of  which  at  least  shall  be  in  kind  ; but 
such  relief  shall  only  be  given  in  return  for  labour  at  task-work.’  ” ® 

^ Second  Annual  Report,  Poor  Law  Commissioners,  H.C.  595,  I.,  1836,  pp.  6-7 
^ Adrian,  194.  ® Adrian,  Yol.  I.,  App.  i.  (c).  ^ Adrian,  196.  ® Ihid.^  194. 
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228.  It  was  not  until  1852,  under  the  Poor  Law  Board,  that  the  rules 
for  town  Unions  were  codified  into  the  general  Outdoor  Relief  Regula- 
tion Order, ^ which  is,  as  its  name  suggests,  less  stringent  than  the 
Outdoor  Relief  Prohibitory  Order. ^ The  main  difference  is  that,  under 
the  Regulation  Order,  outdoor  relief  is  not  prohibited  to  able-bodied 
females,  and  is  allowed  to  able-bodied  males  if  set  to  work  and  kept 
employed  by  the  Guardians  while  in  receipt  of  it,  provided  that  one- 
half  at  least  of  the  relief  is  given  in  articles  of  food  or  fuel  or  in  other 
articles  of  absolute  necessity.  It  is  noteworthy  that,  although  relief  is 
expressly  prohibited  to  able-bodied  males  who  are  working  for  remuner- 
ation from  any  other  source,  no  such  restriction  is  applied  to  females  ; 
and  this  distinction  has  led  to  a great  difference  in  practice.  The 
prohibition  aimed,  of  course,  at  putting  an  end  to  the  system  of  paying 
a considerable  portion  of  the  labourer’s  maintenance  from  the  rates, 
thus  enabling  the  employer  to  pay  wages  below  subsistence  level. 
Another  provision  which  has  had  serious  practical  results  is  contained 
in  Article  10  of  the  Regulation  Order,  which  permits  the  Guardians  to 
depart  from  the  Regulations,  by  making  exceptions  in  special  cases, 
provided  they  report  to  the  Central  Authority  within  twenty-one  da3"s 
the  grounds  of  their  action.  Relief  thus  given  before  the  Central 
Authority  returns  an  answer  to  the  report  is  legal,  and  its  continuance 
is  also  legal  if  the  Central  Authority  gives  its  approval,  but  not 
otherwise.^ 

229.  These  two  Orders  still  in  the  main  apply  to  rural  and  urban 
districts  respectively,  the  Prohibitory  Order  being  applicable  to  the 
larger  part  of  England  and  Wales,  and  the  Regulation  Order  to  London 
and  other  populous  centres,^  mostly  in  Lancashire  and  the  West  Riding 
of  Yorkshire;  though  the  distinction  between  urban  and  rural  is  less 
clear  than  formerly,  owing  to  the  increase  and  shifting  of  population. 
But  a method  of  modifying  the  Prohibitory  Order  has  been  introduced 
by  means  of  Outdoor  Labour  Test  Orders,  under  which  the  Local 
Government  Board  approves  of  departure  from  that  Order  on  conditions 
similar  to  those  of  the  Regulation  Order,  i.e.,  permitting  out-relief  to 
the  able-bodied,  provided  they  are  kept  at  work.®  Thus  a Union  which 
is  nominally  under  the  Prohibitory  Order  may  yet,  under  an  Outdoor 
Labour  Test  Order,  administer  its  relief  quite  as  freely  as  if  it  were 
under  the  Regulation  Order;  indeed,  one  witness  states  that : — 

“ So  far  as  statistics  show,  the  actual  administration  is  rather  stricter  under  the 
Regulation  Order  than  it  is  under  the  Prohibitory  Order  ; that  is  to  say,  a greater 
proportion  of  the  relief  is  institutional  in  London  (for  which  there  are  special 
reasons,  owing  to  the  operation  of  the  Metropolitan  Poor  Fund)  and  in  Lancashire 
(where  there  is  no  Metropolitan  Poor  Fund)  than  is  the  case  in  the  bulk  of  the 
Unions  which  are  under  the  Prohibitory  Order.”  ® 

230.  Having  regard  to  the  fact  that  the  distribution  of  the  population 
has  so  much  altered  during  the  last  seventy  years,  and  more  especially 
to  the  fact  that  able-bodied  pauperism  is  now  almost  entirely  confined 
to  the  large  towns,  we  think  that  there  should  be  only  one  Order 
applicable  throughout  the  whole  country. 

231.  Policy  as  to  outdoor  relief  to  able-bodied. — The  history  of  able- 
bodied  pauperism  under  the  new  policy  instituted  by  the  Poor  Law  Com- 
missioners will  be  told  in  detail  in  the  chapter  relating  to  that  class,  but 
we  must  emphasise  here  the  point  that  the  whole  campaign  of  the  reform 

1 Adrian,  195.  Ibid.,  201.  « Adrian,  Vol.  I.,  App.  i.  (D)  (10).  Adrian,  202. 

Ibid.,  204.  « Davy,  2392. 
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was  fought  and  won  upon  two  main  issues — that  of  making  dependence 
less  desirable  than  independence,  and  that  of  abolishing  subsidised 
employment.  One  of  the  first  acts  of  the  Central  Authority  was  to 
issue  a Circular  in  which  it  was  stated  that  the  Poor  Law  Amendment 
Act  had  been  passed,  not  for  the  purpose  of  abolishing  necessary  relief 
to  the  indigent,  but  for  preventing  certain  illegal  and  injurious  prac- 
tices which  had  by  degrees  grown  up  in  the  administration  of  such 
relief.^  And  the  subsequent  action  of  the  Central  Authority  shows  that, 
even  in  connection  with  the  able-bodied,  it  is  only  as  entailing  specific 
evils  that  outdoor  relief  is  condemned.  When  it  could  be  used  to  restore 
the  recipient  to  independence  every  facility  was  given  for  raising  the 
necessary  money.  One  of  the  original  recommendations  was  to  authorise 
the  payment  out  of  the  Tates  of  the  expenses  of  migration  of  any 
person  willing  to  migrate  ; and  in  the  first  year  of  their  work  the 
Commissioners  were  actively  engaged  in  promoting  the  migration  of 
agricultural  labourers  from  the  south  to  the  manufacturing  districts  of 
the  north,  the  expenses  of  this  migration  being  defrayed  out  of  the 
rates  and  considered  as  relief.^ 

232.  Outdoor  relief  of  non-able-hodied. — Outdoor  relief  to  other 
classes  than  the  able-bodied  the  Royal  Commission  of  1832  considered 
as  a less  pressing  danger.  Thus,  they  say  : — 

“ The  outdoor  relief  to  the  impotent  (using  that  word  as  comprehending  all 
except  the  able-bodied  and  their  families)  is  subject  to  less  abuse  ...  no  use  can 
be  made  of  the  labour  of  the  aged  and  sick,  and  there  is  little  room  for  jobbing  if 
their  pensions  are  paid  in  money.  Accordingly  we  find,  that  even  in  places  distin- 
guished in  general  by  the  most  wanton  parochial  profusion,  the  allowances  to  the 
aged  and  infirm  are  moderate.”  ^ 

233.  Nevertheless  they  indicate  one  danger,  of  a moral  rather  than 
an  economic  nature,  which  attends  even  the  relief  to  the  impotent. 
Though  not  fully  convinced  of  the  wisdom  of  legally  enforcing  the 
maintenance  of  the  impotent  by  parents  and  children,  they  add  : — 

“ But  if  the  deficiencies  of  parental  and  filial  affection  are  to  be  supplied  by  the 
parish,  and  the  natural  motives  to  the  exercise  of  those  virtues  are  thus  to  be  with- 
drawn, it  may  be  proper  to  endeavour  to  replace  them,  however  imperfectly,  by 
artificial  stimulants,  and  to  make  fines,  distress  warrants,  or  imprisonment  act  as 
substitutes  for  gratitude  and  love.”  ^ 

234.  It  was  probably  because  they  considered  the  question  of  voluntary 
charity  to  be  outside  their  sphere,^  that  the  Royal  Commission  of  1832 
do  not  mention  in  their  Report  an  interesting  scheme  submitted  by  two 
of  the  Assistant  Commissioners.®  Their  suggestion,  supported  by  much 
evidence,  was  that  the  able-bodied  should  continue  to  be  relieved  by  the 
Poor  Law,  but  from  a national  fund,  and  under  the  strictest  conditions. 
The  impotent  poor,  on  the  other  hand,  were  to  continue  to  be  relieved 
locally,  and  from  funds  obtained  in  the  first  instance  by  organising  all 
the  charitable  resources  of  the  district.  A twofold  object  was  to  be 
attained,  the  more  kindly  and  thorough  treatment  of  those  in  need,  and 
the  prevention  of  the  mischief  done  by  miscellaneous  almsgiving. : — 

“ The  experience  we  have  had  as  Commissioners  for  inquiring  into  charities,” 
they  say  . . . “ had  convinced  us,  before  we  undertook  to  collect  evidence  for  your 
Commission,  that  some  constant  superintendence  is  necessary  to  regulate  and  har- 
monise the  proceedings  of  the  trustees  to  whom  the  various  benevolent  founders 
have  committed  the  management  of  charitable  funds.  But  since  our  attention  has 

^ Memo,  by  Prof.  Smart,  “The  Poor  Law  Board,  1847-71,”  p.  4.  ^ First  Annual 

Report,  Poor  Law  Commissioners,  H.C.  500,  1835,  pp.  21-3.  ® Report  of  Poor  Law 

Commission,  1832  [Cd.  2728],  1905,  pp.  42-3.  Ibid.,  p.  43.  ® Ibid.^  p.  361 

® Report  of  Poor  Law  Commission,  1832,  App.  A.  ; Part  I.,  H.  C.  44, 1834,  pp.  151  et  seq. 
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been  turned,  in  consequence  of  our  connection  with  your  Board,  to  the  concerns  of 
the  poor  in  general,  we  have  satisfied  ourselves  that  all  charities  for  the  relief  of  the 
poor,  as  such,  ought  to  be  placed  under  the  same  superintendence  as  the  general 
fund  raised  for  that  purpose.”  ^ ...  “It  seems,  then,  clearly  expedient  that  there 

should  be  in  every  district  a public  body,  whose  business  it  is  to  ascertain  the  real 
wants  of  the  deserving  poor,  to  receive  and  distribute  the  funds  destined  by  the 
benevolent  for  their  relief,  and  to  give  notice  when  those  funds  are  insufficient  for 
the  purpose.”  ^ 

These  local  boards  were  to  be  elected  by  the  ratepayers,  and  were  to 
be  in  connection  with  a central  board  in  London,  which  would  authorise 
them  to  assess  their  constituents  after  due  notice,  when  voluntary  funds 
fall  short.^ 

235.  Difficulties  arising  from  outdoor  relief. — As  early  as  1840  it 
began  to  be  felt  that  out-relief  gave  rise  to  serious  difficulties  even 
beyond  the  circle  of  the  able-bodied.  In  the  Annual  Report  of  the  Poor 
Law  Commissioners  for  that  year  it  is  stated  that  investigations  into 
the  number  of  aged  and  infirm  outdoor  paupers  relieved  in  the  quarter 
ending  Lady  Day,  1839,  showed  that,  out  of  236,000,  no  less  than  87,000, 
or  more  than  one-third,  were  partially  able  to  work  ^ : — 

“ This  large  number  of  paupers,”  said  the  Commissioners,  “ may  be  considered  as 
receiving  relief  in  aid  of  wages,  and  as  injuring  the  independent  labourers,  by 
depressing  the  rate  of  wages.” 

And  they  added  : — 

“We  entertain  no  doubt  that,  if  Boards  of  Guardians  would  resolutely  require, 
as  the  condition  of  giving  relief  to  these  persons,  that  they  should  either  come  into 
the  workhouse,  or  should  be  employed  on  account  of  the  parish  or  Union,  or  should 
even,  as  in  the  case  of  persons  receiving  sick  allowances  from  friendly  societies, 
abstain  from  all  employment,  a large  proportion  of  this  87,000  would  be  found 
capable  of  supporting  themselves,  and  would,  by  refusing  relief  on  these  conditions, 
relieve  the  country  from  a large  expense  with  which  it  is  now  fraudulently  bur- 
dened ; and  that  (which  is  of  far  more  importance)  the  independent  poor,  especially 
the  able-bodied  and  their  children,  would  be  protected  from  the  unfair  competition 
to  which  they  are  now  exposed  from  those  who,  deriving  part  of  their  support  from 
the  poor-rates,  can  afford  to  sell  their  labour  for  an  inadequate  remuneration.”  ^ 

236.  Another  class  which  gave  rise  to  difficulties  was  one  which  has 
always  been  regarded  as  privileged  with  respect  to  out-relief — viz.  : 
widows.  The  Report  of  the  Royal  Commission  of  1832  devotes  a very 
brief  section  to  this  subject : — 

“ In  all  the  cases  which  have  been  mentioned,  relief  is  professed  to  be  afforded  on 
the  ground  of  want  of  employment,  or  of  insufficient  wages  ; but  a class  of  persons 
have,  in  many  places,  established  a right  to  public  support,  independently  of  either 
of  these  claims.  These  are  widows,  who  in  many  places  receive  what  are  called 
pensions  of  from  Is.  to  3s.  a week  on  their  own  account,  without  any  reference  to 
their  age  or  strength,  or  powers  of  obtaining  an  independent  subsistence,  but  simply 
as  widows.  In  such  places,  they  receive  an  additional  allowance  if  they  have 
children.  The  allowance  for  each  child  is  generally  about  Is.  6d.  a week  in  rural 
districts,  unless  the  child  be  illegitimate,  in  which  case  it  is  more  frequently  2s. 
or  more.”  ® 

237.  By  1840,  matters  had  so  far  improved  that  the  relief  to  widows 
was  granted  ostensibly  at  least  on  the  ground  of  insufficient  wages. 
During  the  quarter  ended  Lady  Day,  1839,  28,880  widows  were  receiving 
out-relief  for  this  reason,  and  in  their  Report  the  Commissioners  remark 
that  much  of  this  relief  is  probably  unnecessary.'^  In  Westhampnett 
Union  (Sussex),  the  Guardians  had  taken  the  view  that  relief  to  the 

^ Report  of  Poor  Law  Commission,  1832,  App.  A.  ; Part  I.,  H.  C.  44,  1834,  p.  161. 
^ Ihid..,  p.  162.  ® Ihid.^  p.  163.  ^ Sixth  Annual  Report,  Poor  Law  Commissioners, 

245,  1840,  pp.  16-7.  * Ihid.^  p.  17.  ® Report  of  Poor  Law  Commission,  1832  [Cd. 

2728],  1905,  p.  42.  " Sixth  Annual  Report,  Poor  Law  Commissioners  [Cd.  245], 

1840,  pp.  17-8  ; vide  also  Mackay,  pp.  301-2. 
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able-bodied  of  either  sex  should  be  given  in  the  workhouse,  with  the 
result  that  in  their  thirty-seven  parishes  only  three  widows  and  twelve 
children  were  obliged  to  accept  this  form  of  relief.  They  statn  in  strong 
terms  their  belief  that  relief  to  able-bodied  women  does  tend  to  reduce 
wages.^  Nevertheless,  in  the  Outdoor  Relief  Prohibitory  Order  which 
was  issued  in  1844,  widows  with  one  or  more  children  are  expressly 
exempted  from  the  prohibition,  while,  as  we  have  seen,  the  Regulation 
Order  of  1852  confines  its  prohibition  of  relief  in  aid  of  wages  to  men. 

238.  Recurrent  interest  in  Poor  Law  administration. — The  next 
period  in  which  we  find  the  question  of  the  policy  of  out-relief  being 
seriously  raised  is  nearly  a generation  later.  It  is  noteworthy  that 
public  interest  in  Poor  Law  administration  tends  to  move  in  cycles, 
determined  in  part  by  varying  prosperity,  and  in  part  by  the  coming  in 
of  a new  generation,  which  lacks  the  experience  of  its  predecessors,  and 
has  ideas  of  its  own.  Difficulties  recur,  old  abuses  and  old  evils  which 
were  thought  to  have  been  buried  reassert  themselves,  the  scale  of 
needs  and  of  resources  is  greater,  but  the  problems  are  fundamentally 
the  same.  It  was  in  the  late  sixties  that  it  became  apparent  that  a 
careless  administration  of  out-relief  was  once  more  threatening  to 
become  a social  danger.  For  some  years  there  had  been  a great  and 
continuous  increase  in  expenditure,  which  could  not  be  entirely  attri- 
buted to  the  rising  standard  of  medical  relief.  In  their  Report  for 
1868-9,  the  Poor  Law  Board  point  out  that  the  increase  has  taken  place 
in  every  County  in  England  and  Wales  ; the  relaxation  of  administra- 
tion enforced  by  the  disaster  of  the  cotton  famine  had  left  a permanent 
increase  in  Lancashire  of  over  £260,000,  and  the  significant  comment  is 
made  that : “ Relief  in  aid  of  wages  is  given  to  a greater  extent  in 
Lancashire  than  in  any  other  County.”  ^ The  only  attempt  made  by  the 
Board  to  arrest  the  evil  was  by  means  of  a Circular  Letter  on  outdoor 
relief  advocating  the  greater  use  of  pay  stations,  in  which  they  incident- 
ally hope  that  this  will  not  make  the  relieving  officer  neglectful  of  his 
duty  of  \ isiting  the  house  of  applicants  for  relief,^  and  they  conclude 
by  desiring : — 

“to  impress  upon  Guardians  generally,  the  importance  of  a strict  compliance 
with  the  provisions  of  the  Outdoor  Relief  Prohibitory  Order,  in  all  unions  and 
parishes  to  which  it  has  been  issued.”  ■* 

239.  Mr.  Goschen's  Minute  of  1869. — In  1869,  Mr.  Goschen,  then  Pre- 
sident of  the  Poor  Law  Board,  issued  an  important  Minute  on  “ Relief  to 
the  Poor  in  the  Metropolis,”  which  begins  by  pointing  out  that ; — 

“ The  published  statements  of  Metropolitan  pauperism  have  for  some  weeks  past 
shown  a considerable  increase  in  the  number  of  the  outdoor  poor,  not  only  as  com- 
pared with  previous  weeks,  but  as  compared  with  the  high  totals  of  1867  and  1868.”^ 

He  urges  once  more  the  lesson  learned  at  such  a cost  at  the  beginning 
of  the  century  : — 

“ One  of  the  most  recognised  principles  in  our  Poor  Law  is,  that  relief  should  be 
given  only  to  the  actually  destitute,  and  not  in  aid  of  wages.  In  the  case  of  widows 
with  families,  where  it  is  of  ten  manifestly  impossibl  that  the  earnings  of  the  woman 
can  support  the  family,  the  rule  is  frequently  departed  from,  but,  as  a general  prin- 
ciple, it  lies  at  the  root  of  the  present  system  of  relief.  In  innumerable  cases  its 
application  appears  to  be  harsh  for  the  moment,  and  it  might  also  be  held  to  be 
an  aggravation  of  an  existing  difficulty  to  insist  that,  so  long  as  a person  is  in  employ- 
ment, and  wages  are  earned,  though  such  wages  may  be  insufficient,  the  Poor  Law 
authorities  ought  to  hold  aloof  and  refuse  to  supplement  the  receipts  of  the  family, 

^ Sixth  Annual  Report,  Poor  Law  Commissioners  [Cd.  245],  1840,  p.  18.  ^ Twenty- 

first  Annual  Report,  Poor  Law  Board,  4197,  1869,  p.  14.  ^ Ihid.,  p.  77.  ^ Ibid.,  p.  78. 

® Twenty-second  Annual  Report,  Poor  Law  Board  [C.  123],  1870,  App.,  p.  9. 
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actually  offering  in  preference  to  take  upon  themselves  the  entire  cost  of  their 
maintenance.  Still  it  is  certain  that  no  system  could  be  more  dangerous,  both  to 
the  working  classes  and  to  the  ratepayers,  than  to  supplement  insufficiency  of  wages 
by  the  expenditure  of  public  money.”  ^ 

240.  But  perhaps  the  main  interest  of  the  Minute  lies  in  the  fact  that 
it  is  an  urgent  plea  for  co-operation  between  charity  and  the  Poor  Law, 
pointing  out  in  great  detail  the  necessary  limitations  imposed  upon  the 
Poor  Law  by  a wise  administration  and  the  great  good  to  be  effected  in 
preventive  and  curative  work  by  properly  regulated  charity.^ 

241.  The  answers  made  to  the  Minute  by  some  Boards  of  Guardians 
illustrate  both  the  nature  of  the  evils  at  which  it  was  aimed,  and  the 
obstacles  which  the  Local  Authorities  have  so  often  opposed  to  reform, 
and  especially  to  co-operation  with  other  agencies. 

242.  The  Holborn  Board,  for  instance,  argue  the  question  at  length, 
and  state  that  : — 

“ According  to  the  Return  last  week,  ....  6,374  persons  were  relieved,  out 
of  the  workhouses  at  a cost  of  £384  15s.  lO^d.,  or  nearly  Is.  2|d.  per  head, — a sum 
obviously  insufficient  of  itself  to  maintain  “ destitute  ” persons  in  a state  of  health, 
the  more  so  as  many  of  them  are  unfit  to  work,  and  others  labouring  under  acute 
diseases.  . . . The  Guardians  are  therefore  of  opinion  that  it  would  be  impossible  in 
most  cases  to  provide  “ adequate  relief  ” to  the  extent  and  with  the  object  proposed  in 
the  minute  of  the  Poor  Law  Board.”  ^ “ The  Guardians,  however,  do  not  wish  to 

disguise  the  truth.  They  are  convinced  that  it  is  by  means  of  the  relief  afforded 
to  the  outdoor  infirm  and  more  or  less  disabled  poor,  that  the  competition  in  the 
lower  forms  of  labour  is  increased  to  such  an  extent  as  to  reduce  the  wages  paid 
for  it.  The  price  of  various  forms  of  needlework  could  not  be  maintained  at  the 
present  starvation  standard,  but  that  so  much  is  done  by  persons  in  receipt  of  parochial 
relief.” 

They  then  point  out  that  persons  working  in  seasonal  trades  are 
relieved  in  slack  times  in  aid  of  the  wages  earned  in  the  busier  periods 
of  the  year.^ 

243.  Some  few  boards,  notably  the  “strictly  administered”  Unions  in 
London,  responded  cordially,  and  an  effort  was  made  to  organise  local 
charities  for  the  purpose,  which  developed  into  the  Charity  Organisation 
Society.  But  the  City  of  London  Board  was  probably  more  representa- 
tive of  the  general  attitude  of  the  Guardians,  in  its  reply  that : — 

“ The  Guardians  have  no  need  to  refer  applicants  to  charity  for  assistance,  for 
they  have  not  felt  themselves  bound  by  the  restrictions  laid  down  by  the  law.”  “ 

244.  Nor  were  the  charities  more  eager  to  be  drawn  into  co-operation, 
and  the  scheme  contemplated  by  Mr.  Goschen  has  never  been  to  any 
great  extent  carried  out.  Except  in  so  far  as  the  Charity  Organisation 
Society  has  attempted  to  mediate,  the  work  of  the  Guardians  and  that 
of  the  voluntary  charities  has  always  been  conducted  on  separate  lines, 
and  often  without  due  regard  to  the  needs  of  the  poor.  Among  the 
members  of  most  Boards  there  is  an  ignorance  of  voluntary  charity 
which  leads  to  an  almost  universal  assumption  of  “ unknown  resources,” 
and  is  thus  responsible  for  a great  deal  of  very  inadequate  relief. 

245.  The  crusade  against  outdoor  relief  in  the  'seventies. — The 
general  attitude  of  the  administrators  o£  relief  finds  its  reflection  in 
the  statistics  of  pauperism.  The  number  of  outdoor  paupers  per  thou- 
sand of  population,  which  stood  at  35*3  in  1859-60,  rose  to  42*8  in  1862-3, 
fell  again  to  35*3  in  1865-7,  and  rose  to  37‘7  in  1869-70.  Since  that 
date  there  has  been  an  almost  continuous  fall  till  the  year  1900-1,  when 
the  lowest  point  of  15*3  was  touched  and  the  rate  remained  at  that  figure 


^ Twenty-second  Annual  Report,  Poor  Law  Board  [C.  123]  1870,  App.  pp,  9-10. 
^ Ibid.,  pp.  10  et  seq.  ® Ibid.,  p.  ik  ^ Ibid.,  p.  21.  “ Ibid.,  pp,  2o-G, 
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during  the  three  succeeding  years. ^ This  diminution  must  be  attributed 
largely  to  the  fact  that,  from  1869  onwards,  a persistent  effort  was 
made,  first  by  the  Poor  Law  Board,  and  subsequently  by  the  Local 
Government  Board,  and  their  Inspectors,  to  expose  the  evils  consequent 
on  a careless  administration  of  out-relief,  and  to  induce  the  Guardians 
to  adopt  a stricter  policy. 

246.  With  the  Annual  Report  of  the  Poor  Law  Board  for  1870-1  were 
published  a series  of  Reports  by  the  General  Inspectors  on  the  adminis- 
tration of  out-relief  in  their  districts.  These  are  of  great  interest  as 
indicating  some  of  the  ways  in  which  carelessness  had  crept  into  local 
administration — carelessness  which  as  we  shall  show  is  exactly  repeated 
in  the  administration  of  to-day.  For  instance,  Mr.  Wodehouse,  in 
writing  of  London,  says  : — • 

“ I do  not  recollect  that  I met  with  a single  case  in  the  course  of  the  inquiry  in 
which  total  destitution  was  relieved  out  of  the  workhouse,  and  if  such  cases  occur 
at  all  it  is  certain  that  they  are  extremely  rare.  In  every  case,  therefore,  the  Guar- 
dians must  be  considered  as  supplementing  an  income  derived  by  the  applicant  from 
sources  other  than  the  rates,  and  what  struck  me  as  most  unsatisfactory  was  that 
in  the  large  majority  of  cases  they  have  no  sufficient  data  for  forming  an  opinion  as 
to  the  amount  of  such  income,  or  the  sources  from  which  it  is  derived.  The  head- 
ings of  the  various  columns  in  the  Relief  Application  and  Report  Book  have  indeed 
been  so  framed  that  if  they  could  be  accurately  filled  up  the  book  would  show  at  a 
glance  the  total  means  of  subsistence  of  every  applicant  for  parish  relief.  So  diffi- 
cult, however,  is  it  to  obtain  information  on  this  point  that  I believe  the  clerk  to 
one  of  the  Metropolitan  Boards  of  Guardians  was  within  the  mark  when  he  told 
me  that  that  which  the  applicants  represented  as  their  entire  income  did  not  on  the 
average  amount  to  more  than  50  per  cent,  of  their  actual  means  of  subsistence. 
The  Guardians  in  granting  relief  practically  act  upon  the  assumption  that  this  is 
so.  . . . This  system,  is,  I fear,  attended  with  many  evil  consequences.  . . . On  the 
poor  it  cannot  fail  to  have  a very  demoralising  effect.  They  are  constantly  endea- 
vouring to  steer  a middle  course,  fearing  that  if  on  the  one  hand  they  name  too 
low  a sum  as  their  weekly  income  they  will  be  told  that  the  Guardians  could  not 
give  them  in  the  shape  of  out-relief  an  amount  sufficient  to  maintain  them,  and 
that  they  must  come  into  the  workhouse,  and  that  on  the  other,  if  they  rate  their 
means  of  subsistence  too  high  they  will  either  be  refused  relief  altogether,  or  that, 
the  relief  given  them  will  be  below  the  usual  scale.”  ^ 

247.  The  results  of  these  enquiries  are  summed  up  in  a Circular  Letter 
issued  by  the  Local  Government  Board  to  the  Inspectors  in  1871,^  in 
which  stress  is  laid  upon  the  great  diversity  of  administration  in  different 
Unions  with  the  consequent  diversity  in  the  number  of  paupers  and 
their  cost  to  the  ratepayers  : — 

“Variations  in  adjoining  Unions,  where  the  surrounding  circumstances  are  similar 
and  where  the  variations  can  be  attributable,  in  the  main,  to  no  other  cause  than 
the  different  system  of  administration  adopted  by  the  Guardians.” 

It  is  pointed  out  that : — 

“ A certainty  of  obtaining  outdoor  relief  in  his  own  home,  whenever  he  may, ask 
for  it,  extinguishes  in  the  mind  of  the  labourer  all  motive  for  husbanding  his 
resources,  and  induces  him  to  rely  exclusively  upon  the  rates  instead  of  upon  his 
own  savings  for  such  relief  as  he  may  require.  It  removes  every  incentive  to  self 
reliance  and  prudent  forethought  on  his  part,  and  induces  him,  moreover,  to  apply 
for  relief  on  occasions  when  the  circumstances  are  not  such  as  to  render  him  abso- 
lutely in  need  of  it.”  ^ 

248.  The  considerations  which  the  Board  thought  most  important 
to  be  borne  in  mind  by  the  Guardians  in  the  administration  of  outdoor 
relief  are : — 

“ The  application  of  an  efficient  workhouse  test  to  all  able-bodied  applicants  for 

^ Thirtieth  Annual  Report,  Local  Government  Board  [Cd.  746],  1901,  App.  No.  75., 
2 Twenty-third  Annual  Report,  Poor  Law  Board  [C.  396]  1871,  App.  pp.  37-8.  ^ First 

Annual  Report,  Local  Government  Board  [C.  516],  1872,  pp.  ^'d,etseq.  ^ /6«cZ.,pp.  65-6., 
^ Ibid.,  p.  66. 
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relief,  whether  male  or  female,  and  the  most  strict  and  careful  enquiries  into  the 
destitution  and  circumstances  of  all  paupers  to  whom  outdoor  relief  is  granted  at 
their  own  homes.”  ^ 

Great  stress  is  laid  upon  the  proper  enforcement  of  the  duties  of  the 
relieving  officers,  and  it  is  suggested  that  inspectors  of  out-relief  might 
be  appointed,  and  that  great  care  should  be  taken  to  ensure  that  the 
relief  districts  are  not  too  large. ^ 

249.  This  determined  attitude  of  the  Central  Authority  was  accom- 
panied by  a very  remarkable  decrease  in  outdoor  pauperism  throughout 
the  country.  Between  January  1st,  1871,  and  January  1st,  1877,  the 
number  of  outdoor  paupers  fell  from  881,000  to  531,000,  without  any 
corresponding  increase  in  the  number  of  indoor  paupers.^  It  is  true 
that  the  greater  part  of  this  period  was  a time  of  great  economic  pros- 
perity, which  no  doubt  facilitated  reform  ; but  economic  prosperity  by 

■^itself  has -little  or  no  tendency  to  reduce  pauperism  where  administration 
remains  careless.  It  will  save  those  who  are  honest  from  the  necessity 
of  applying  for  relief,  but  it  will  not  affect  the  cases  in  which  the 
Guardians  are  being  misled,  and  it  is  in  these  cases  that  the  reduction 
mainly  occurs  under  careful  administration. 

250.  The  statement  is,  of  course,  often  made  that,  to  reduce  pauperism 
by  careful  administration,  merely  means  to  withhold  the  necessary 
means  of  subsistence  from  the  poor,  and  to  save  the  rates  at  the  expense 
of  their  suffering.  The  fact  that  the  number  of  indoor  paupers  did  not 
increase  during  this  period  is  strong  presumptive  evidence  against  this 
view ; but  a complete  answer  can  only  be  given  by  a careful  study  of 
the  facts  in  particular  Unions.  We  have  included  amongst  our  evidence 
the  particulars  of  two  historical  Unions  which  reformed  their  adminis- 
tration at  this  time,  and  we  feel  sure  that  a careful  study  of  these  will 
carry  conviction  that  no  one  benefited  more  by  the  change  than  the 
working  classes  themselves.^ 

251.  These  reforms  were  initiated  gradually,  so  that  those  affected  had 
time  to  adapt  themselves  to  the  change  and  make  their  own  provision. 
That  they  did  so,  is  proved  by  the  increase  of  Friendly  Societies  and 
medical  clubs.  Further,  by  watching  over  the  applicants  to  whom  relief 
had  been  refused,  and  where  necessary  assisting  them  from  private 
charity,  care  was  taken  to  ensure  that  the  system  did  not  merely  result 
in  thrusting  poverty  underground.  It  is  remarkable,  however,  how 
seldom  the  intervention  of  charity  was  necessary  after  the  change  had 
been  established. 

252.  It  was  thus,  then,  that  the  generation  of  1870  attacked  its  prob- 
lem, as  did  that  of  1834,  by  a determined  effort  to  introduce  wisdom  and 
self-restraint  in  the  administration  of  outdoor  relief,  and  by  a strenuous 
if  not  very  successful  attempt  to  bring  about  co-operation  between  the 
Poor  Law  and  the  charities.  To  this  was  added,  as  we  shall  see  later  on, 
work  in  dealing  with  the  sick  and  with  the  children,  which  struck  at  the 
v6ry  roots  of  pauperism. 

253.  Extent  of  present  day  outdoor  paup)eTism. — The  present  period 
of  revived  interest  in  the  Poor  Law  reproduces  many  of  the  characteristics 
of  its  predecessors.  Relief  to  the  able-bodied  and  subsidised  employment 
have  re-appeared,  and  flourish  as  vigorously  as  ever,  though  for  the  most 
part  they  are  carried  on  by  agencies  outside  the  Poor  Law.  By  far  the 

^ First  Annual  Report,  Local  Government  Board  [C.  516],  1872,  p.  67.  " Ihid.^ 

pp.  67-8.  ^ Thirtieth  Annual  Report,  Local  Government  Board  [Cd.  746],  1901, 

p.  357  ; Davy,  3297.  Willink,  Yol.  YII.,  App.  ccxi.  ; Bury,  48031  (1-20). 
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greater  number  of  paupers  receive  out-relief,  and  notwithstanding  the 
considera-ble  reduction  in  the  number  of  outdoor  paupers  since  1871  we 
still  have  approximately  half-a-million  on  any  given  day,  or  two  outdoor 
paupers  to  one  indoor.  In  rural  or  mainly  rural  Unions,  for  every  one 
indoor  pauper  there  were  on  March  31st,  1906,  4*46  outdoor,  while  in 
urban  or  mainly  urban  Unions,  excluding  London,  for  every  one  indoor 
there  were  2-45  outdoor.  In  London,  however,  the  number  of  indoor 
paupers  exceeded  the  number  of  outdoor  paupers  by  nearly  60  per  cent., 
and  the  proportion  of  outdoor  paupers  was  only  *63  to  one  indoor  pauper. 
But  the  out-relief  problem  of  to-day  is  for  the  most  part  a problem  of 
the  aged,  and  of  women  and  children.  Is  this  out-relief,  the  non-insti- 
tutional  work  of  the  Poor  Law,  on  a satisfactory  basis  ? 

254.  Insufficient  inquiry  into  circumstances  of  applicants  : inade- 
quate outdoor  relief. — In  forming  our  judgment  upon  this  important 
question  we  rely  partly  upon  the  evidence  laid  before  us  by  witnesses, 
partly  upon  Reports  made  to  us  by  our  Investigators,  but  largely  also 
upon  our  own  experience,  gathered  by  attending  a large  number  of  Board 
meetings  and  Relief  Committees,  and  by  visiting  the  recipients  oi  the 
relief  in  their  own  homes.  In  the  course  of  our  inquiries  we  have  found 
that  in  many  places  the  same  defects  have  crept  into  the  administration 
as  were  reported  in  1870,  and  we  have  again  and  again  noticed  upon 
what  diverse  and  often  conflicting  principles  out-relief  is  administered  by  — 
different  Boards  of  Guardians.  In  some  Unions  out-relief  is  not  given 
unless  there  is  a sufficient  income  to  pay  rent,  under  the  mistaken 
idea  that  it  is  illegal  to  give  relief  sufficiently  adequate  to  pay 
for  shelter,  thus  encouraging  applicants  to  overstate  their  incomes, 
in  order  to  qualify  for  relief.  In  other  Unions  a like  amount, 
would  debar  an  applicant  from  getting  outdoor  relief,  thus  encour- 
aging applicants  to  understate  their  income.  In  some  Unions,  in 
the  case  of  a widow  with  children,  no  relief  is  given  for  the  widow 
and  one  child,  even  though  it  may  be  impossible  for  her  to  earn  any- 
thing, owing  either  to  her  own  condition,  or  to  the  number  of  children 
of  tender  years  who  need  her  constant  attention.  Whilst  some  Unions, 
take  into  account  the  whole  income  of  the  household  in  computing  the 
amount  of  relief,  other  Unions  ignore  entirely  the  income  of  those  whe 
are  not  legally  liable  to  repay  ; and  even,  although  there  may  be  a suffi-- 
cient  income  for  all  the  members  of  the  household,  brought  in  by  those 
who  are  legally  liable,  relief  is  not  refused  in  case  of  aged  people.  Again, 
relief  is  given  in  some  places  on  the  same  low  and  rigid  scale  both  in  the 
case  of  assumed  resources  and  in  cases  where  there  is  no  possible  reason 
to  believe  there  can  be  any  other  income.  Some  Boards  endeavour  to- 
act  upon  the  principle  of  sufficient  inquiry  and  adequate  relief;  but  the — 
large  majority  still  give  wholly  inadequate  allowances,  and  rely  upon  the 
insufficiency  of  their  inquiries  for  ‘‘  unrevealed  resources.”  If  these  - 
resources  happen  to  exist,  all  is  well ; if  they  do  not,  then  the  recipients 
inevitably  suffer.  Committees  of  our  number  have  been  present  at  many 
Relief  Committees  where  hardly  any  inquiry  had  been  made  as  to  the 
means  of  the  applicants,  and  where  the  Guardians  habitually  relied  upon 

^ unrevealed  resources  ” in  fixing  the  amount  of  relief. 

255.  The  following  extracts  may  be  quoted  from  the  reports  of  these 
visits  : — 

(1)  “The  practice  of  the  Boards  (six  Unions)  with  respect  to  out-relief  varies 
considerably.  Most  of  them  seem  to  work  from  a fixed  standard,  which  varies  from 
2s.  to  2s.  Gd.  per  head  for  adults,  and  about  Is.  6d.  for  children.  Cases  are  seldom  “ 
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discussed  with  reference  to  their  needs  : ‘ She  will  be  content  with  that,’  or  ‘ That 
is  what  the  other  old  women  are  getting,’  or  ‘ She  is  over  eighty,  give  her  another 
sixpence,’  were  the  sort  of  considerations  brought  forward.  Here  and  there  the 
relieving  officer  had  ascertained  the  income,  but  that  was  exceptional.  Generally 
speaking,  the  relief  given  seemed  on  the  face  of  it  quite  inadequate  ; but  the 
assumption  that  there  were  undisclosed  resources  was  probably  justified  in  many 
cases.”  ^ 

(2)  “ Relief  was  apparently  granted  on  the  assumption  that  it  was  supplemented 
from  other  unascertained  sources.  Unless  this  assumption  was  correct,  the  scale  of 
relief  seemed  inadequate.”  ^ 

(3)  “In  cases  of  out-relief,  undisclosed  resources  were  nearly  always  assumed. 
The  relieving  officer  would  not  even  inquire  to  what  extent  applicants  were  being 
helped  by  charity,  but  he  would  content  himself  with  the  knowledge  that  Mr.  or 
Mrs.  So-and-so  was  looking  after  the  case.”  ^ 

(4)  “ I visited  out-relief  cases  with  the  relieving  officer.  The  relief  given  is  on 
a fixed  scale,  without  regard  to  circumstances,  Le.,  2s.  6d.  for  old  people.  Is.  6d.  for 
children.  Resources  are  not  known,  but  it  is  surmised  that  private  charity  and 

relations  do  what  is 'necessary I afterwards  examined  some  of  the  old 

people  closely  as  to  their  resources,  and  am  confident  that  some,  at  least,  were  much 
pinched.”  ^ 

(5) .  “A  widow,  living  alone,  received  3s.  6d.  a week,  out  of  which  Is.  was  given 
to  a girl  for  attending  to  her  room,  as  she  was  helpless.  She  said  that  coals  and 
rent  cost  her  Is.  4d.,  leaving  her  Is.  2d.  a week  on  which  to  live.  She  was  trying  to 
eat  a dinner  which  she  said  was  not  cooked,  and  she  could  not  finish  it.”  ^ 

(6)  “ Looking  through  the  books,  under  the  heading  ‘ Other  resources,’  I found 
the  entry  to  be  invariably  ‘ unknown  ! ’ ” ^ 

(7)  “Enquiries  as  to  resources  are,  I should  say,  practically  not  made  at  all.  The 
first  two  cases  I saw  were  an  old  groom  and  an  old  gardener,  who  had  worked  for 
good  families,  and  were  very  comfortably  housed.  I asked  whether  their  employers 
allowed  them  anything,  and  the  relieving  officer  replied  that  he  had  never  asked,  as 
he  made  a point  of  not  asking  about  private  charity.  Sons  he  may  happen  to  see, 
but  trusts  to  his  general  knowledge  to  judge  whether  they  do  or  should  contribute. 

I do  not  think  there  was  a single  case  amongst  those  I visited,  or  amongst  those  we 
heard  called  over  at  the  board  meeting,  in  which  he  really  knew  what  the  children 
were  doing  for  their  parents  ; with  one  exception,  the  relief  given  was  on  the  face 
of  it  glaringly  inadequate,  but  the  homes  were  comfortable,  and  there  were  no  signs 
of  extreme  poverty.”  ^ 

256.  We  have  also  received  much  evidence  to  the  same  effect,  of  which 
the  following  extracts  may  serve  as  examples : — 

The  West  Derby  Union  is,  next  to  West  Ham,  the  most  populous  Union 
in  England,  having  within  its  limits  a population  in  1901  of  529,000. 
We  were  struck  by  the  inadequacy  of  the  out-relief  given  in  this  vast 
district,  and  our  opinion  was  endorsed  by  the  following  evidence  of 
Mr.  Cleaver,  Clerk  to  the  Union  and  an  officer  of  great  experience  and 
ability. 

“You  would  say,  I suppose,  speaking  generally,  that  the  scale  of  relief  in  West 
Derby  is  somewhat  low  ? — Yes.  I cannot  speak  too  strongly  on  that  matter.  I think 
if  out-relief  is  to  be  given  it  should  be  adequate.  If  out-relief  is  not  to  be  given, 
then  let  them  be  dealt  with  by  being  sent  into  the  house.  I find  that  the  average 

outdoor  relief  given  in  the  West  Derby  Union — I am  ashamed  to  own  it — is  3s.  per 

week.  That,  the  guardians  are  of  opinion,  is  granting  adequate  relief  ; but  really  it 
is  only  making  up  the  deficiency  that  has  been  created  by  charitable  people  and 
others,  and  it  is  not  dealing  with  a case  as  it  should  be  dealt  with. 

“ What  do  you  put  the  rent  of  these  cases  at  ? — As  a rule  I should  say  that  the 
relief  of  2s.  6d.  practically  covers  the  rent,  and  I do  not  know  what  they  are  to  live 
on  after  that. 

“ When  this  small  sum  is  given  rather  as  a sort  of  conscience  salve,  is  not  the 
result,  from  the  judicial  point  of  view,  unsatisfactory,  because  the  cases  are  not 
thoroughly  gone  into  ? — The  difficulty  is  that  the  class  of  men  granting  relief  do 
not  see  through  the  same  spectacles  as  myself  in  this  matter.  They  consider  that 
as  long  as  they  can  salve  their  consciences  by  giving  out-relief  of  some  sort  they 

. ^ Visits  : Miscell.,  108.  ^ Visits,  Urban  1.  ^Visits  : Rural  57.  ■*  Ibid.,  69.  ^ Ibid.^ 

53.  ® Visits.  ' Visits  : Rural  75. 
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have  dealt  with  the  case  ; but  whether  that  is  satisfactory  or  not  I think  it  is  for 
others  to  decide.  I consider  there  are  numberless  cases  in  the  West  Derby  Union 
who  ought  to  be  receiving  considerably  more  than  they  are  receiving  ; but  it  is 
very  difficult  to  get  guardians  to  understand  that  it  is  better  to  have  500  on  out- 
door relief  at  7s.  6d.  than  1,500  at  2s.  6d. 

“ Do  the  relieving  officers  hold  your  view  ? — I think  they  hold  my  opinion.  If  I 
may  allude  to  it,  I find  there  is  one  case  in  the  West  Derby  Union  receiving  15s.  a 
week  and  one  receiving  10s.  a week,  but  the  average  is  3s.  per  case.”  ^ 

257.  Mr.  Baldwyn  Fleming,  one  of  the  General  Inspectors  of  the 
Local  Government  Board,  states  : — 

“ I constantly  ask  the  question  of  the  relieving  officers  : ‘ What  income  has  this 

" man  got  ? ’ When  he  has  had  the  2s.  6d.  the  answer  frequently  is  : ‘ Nothing,  that 
I know  of,’  and  yet  ‘ they  give  the  2s.  6d.  . . . the  whole  of  the  facts  in  the  case 
ought  to  be  thoroughly  ascertained.  Then,  if  relief  be  given,  it  should  be  adequate  ; 
if  it  is  not  needed  it  should  be  refused.  As  a matter  of  fact,  these  half-crowns, 
eighteen-pences  and  shillings  are  given  because  the  facts  are  not  ascertained.  ’ ” ^ 

258.  Mr.  Preston-Thomas  is  of  opinion  that  : — 

“ One  of  the  results  of  the  extraordinarily  large  number  of  individual  cases  of 
outdoor  paupers  is  that  few  of  them  are  relieved  adequately.  Indeed,  in  some 
Unions,  so  little  pains  are  taken  to  keep  down  numbers  that  it  would  be  an  intoler- 
able burden  on  the  rates  to  give  each  individual  enough  to  keep  him.  It  is  thus 
left  to  chance  to  provide  the  difference  between  perhaps  2s.  a week  and  the  sum__ 
necessary  for  a bare  subsistence.”  ® 

259.  The  existence  of  this  deplorable,  though  happily  not  universal, 
practice  of  giving  inadequate  out-relief,  is  referred  to  again  and  again 
in  the  Reports  of  the  Diocesan  Inquiries  as  to  poverty.  A considerable 
number  of  incumbents  report  that  outdoor  relief  in  their  parishes  is  so 
meagre  as  to  cause  positive  suffering ; ^ and  cases  are  cited  where  the 
Guardians’  allowance  is  alleged  to  leave  only  Gd.  a week  for  the  recipient 
to  live  on  after  the  rent  is  paid.®  A still  larger  number  of  clergy  say 
that  it  is  necessary  to  supplement  the  Guardians’  allowances  by  charity, 
and  it  is  pointed  out  that  in  this  way  much  charity  is  expended  in  sup- 
plementing relief  which  otherwise  might  be  more  usefully  employed  to 
help  the  “ second  poor.”  The  inquiry  also  indicates  how  inadequate 
relief  in  some  cases  becomes  a motive  and  excuse  for  begging,  and  thus 
tends  to  deteriorate  morally  the  very  cases  it  is  supposed  to  help.® 

260.  We  shall  speak  more  fully  in  dealing  with  particular  classes  of 
the  results  of  this  widespread  system  of  trying  to  compensate  for  in- 
adequacy of  knowledge  by  inadequacy  of  relief.  Two  points,  however, 
seem  quite  obvious : first,  that  when  the  applicants  are  honest  in  their 
statements  they  must  often  suffer  great  privation  ; and,  second,  that 
when  they  are  dishonest  relief  must  often  be  given  quite  unnecessarily. 
The  cases  which  touch  the  happy  mean,  where  the  resources  which  the 
Guardians  assume  are  just  those  which  the  applicants  conceal,  must  be 
comparatively  very  few. 

261.  Indiscriminate  and  unconditional  outdoor  relief. — The  next 
point  to  which  we  desire  to  call  attention  is  that  in  some  districts  this 
lack  of  proper  discrimination  and  supervision  occurs  under  conditions 
which  call  for  the  gravest  consideration.  Opinions  may  differ  as  to  the 
degree  of  strictness  desirable  in  Poor  Law  administration  ; but  no  possi- 
ble justification  can  be  advanced  for  the  granting  of  out-relief  in  such  a 
way  as  to  perpetuate  pauperism  and  the  evil  conditions  which  give  rise 
to  pauperism. 

^ Cleaver,  35908-11.  ^ Fleming,  8869-70.  ^ Preston-Thomas,  Vol.  I.,  App.  viii. 

(a)  (31)  : see  also  Lockwood,  12729-34.  ^ Summary  of  Diocesan  Reports  as  to  the 

Methods  of  Administering  Charitable  Assistance  and  the  Extent  and  Intensity  of 
Poverty  in  various  parts  of  the  Country,  pp.  27-31.  * Ihid.^  Lichfield,  p.  28. 

® Jhid.,  p.  31. 
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262.  The  following  are  some  of  the  instances  in  which  we  have  found 
that  out-relief  is  being  applied  to  subsidise  dirt,  disease,  and  immorality, 
and  where  the  strictest  enforcement  of  an  indoor  policy  would  have 
been  not  only  far  more  humane  but  wiser. 

(1)  “An  old  Irisliwoman,  moving  feebly  about  a room  crowded  with  dirty  lum- 
ber and  herself  in  the  last  stages  of  dirt  and  de^^repitude.  She  gets  3s.  relief,  pays 
2s.  3d.  rent,  and  has  no  other  income  except  when  she  can  get  lodgers  ; she  had  two 
mill  girls  with  her,  one  with  a child,  but  the  child  was  taken  away  with  typhoid 
last  week,  and  now  she  has  no  one.  The  place  is  hopelessly  dirty  and  insanitary, 
and  ought  to  be  closed.”  ^ 

(2)  “ We  visited  several  more  cases  in  which  the  man  was  sick  ; always  the  same 
struggle,  the  wife  trying  to  earn,  the  man  refusing  to  stay  in  the  hospital,  the  chil- 
dren more  or  less  neglected.  The  last  was  the  worst.  A man  more  ill  from  starvation 
than  from  anything  else,  a great  talker,  could  not  say  why  he  would  not  stay  in  the 
hospital,  thought  it  was  ‘ just  his  peculiarity.’  He  and  a child  about  four  were  eat- 
ing jam  tart  and  brawn  off  a broken  chair.  He  was  thrown  out  of  work  two  years 
ago  . . . and  cannot  get  anything  to  do.  . . . He  lost  his  home,  and  is  now  in  a f ur- 

• nished  room  at  4s.  6d.  a week.  The  room  is  unpapered  ; the  ceiling  not  plastered  ; 
the  furniture  consists  of  a rickety  bedstead,  one  chair,  and  an  old  wooden  box  for 
a table.  A most  squalid  place.”  ^ 

(3)  “ The  worst  case  on  the  list  was  that  of  an  old  man,  aged  65,  living  with 
prostitutes,  who  boarded  and  lodged  him  at  2s.  Gd.  a week.  The  Committee  granted 
this  man  (although  he  did  not  appear)  2s.  6d.  a week,  but  he  was  warned  he  must 
move  into  a more  respectable  neighbourhood.”  ^ 

(4)  “Widow  with  seven  children,  none  working.  Received  10s.  per  week  relief. 
Rent,  £5  10s.  Said  to  be  paid  by  friends.  The  relieving  officer  says  the  family  can 
live  on  10s.  per  week  with  care.  I visited  the  home,  and  found  it  in  a very  dirty,  I 
might  say,  filthy  condition.  The  woman  is  a sloven.  She  went  about  the  house  in 
a dazed  manner.  I tried  to  get  particulars  of  the  way  she  spent  her  money,  but 
found  it  impossible.  Her  memory  could  not  serve  her  even  for  one  week.  One  of 
the  children  was  at  home  frorn  school  ill,  but  had  not  been  seen  by  a doctor  ; 
although  the  relieving  officer  had  called  in  she  had  not  mentioned  it  to  him.  Some 
outside  assistance  is  evidently  given  in  this  case.  It  is  obvious,  even  with  a few 
vegetables  from  the  garden,  that  a family  of  eight  persons  could  not  live  on  10s.  per 
week,  and  pay  £5  10s.  per  annum  rent.”  ^ 

(5)  “Mrs.  W.,  a widow  with  five  children,  receives  10s.  per  week.  She  is  a 
notorious  drunkard,  and  has  lately  been  turned  out  of  a house  in  a street  where 
drunkards  abound,  because  her  drunken  habits  disturbed  the  whole  street.  When 
we  called  she  refused  to  open  the  door  ; the  relieving  officer  concluded  she  was 
drunk.”  “ 

(6)  “ T.,  married,  with  three  children,  is  partly  paralysed,  and  seems  mentally  defi- 
cient. His  wife  is  crippled  by  rheumatism.  The  guardians  allow  6s.  per  week  for 
man  and  wife,  and  6s.  for  the  children.  The  tenement  consists  of  two  rooms  . . . 
and  there  are  living  in  the  house  in  addition  to  the  foregoing,  Mrs.  T.’s  mother,  one 
male  lodger,  about  40,  and  Mrs.  T.’s  sister  with  an  illegitimate  child.  In  these  two 
rooms  it  will  be  observed  there  are  five  adults,  three  children,  and  one  baby.  I 
was  told  by  the  relieving  officer  that  the  guardians  do  not  attach  importance  either 
to  cleanliness,  sanitation,  decency,  or  the  ordinary  standards  of  morality.  As  a result 
of  my  own  observation,  I am  prepared  to  endorse  the  statement.”  ® 

(7)  “ Case  of  phthisis.  Man  been  ill  three  years  (56  years  of  age),  been  getting 
out-relief  for  three  years.  Has  five  children,  youngest  8 months,  another  expected. 
Wife,  aged  41,  getting  T2s.  6d.  from  parish.  The  children  are  made  up  as  follows  : — 
A girl,  20,  out  of  work,  living  at  home  ; a son,  17,  working  as  miner,  earning  16s.  a 
week  ; and  three  young  children.  The  whole  seven  sleep  in  one  filthy  dirty  room 
with  a gable  roof  at  the  sides,  about  3 feet  high,  running  up  to  8 feet  in  the  middle. 
The  room  was  about  14  feet  by  8 feet.”^ 

(8)  “Case  of  phthisis.  Man  about  40,  and  wife  same  age  ; two  children  depen- 
dent ; 5s.  out-relief.  Son,  aged  19,  earns  18s.  a week.  Man,  wife,  son  and  two  chil- 
dren all  in  one  room  ; filthy  is  a mild  word  to  use  to  describe  the  condition  of  things 
here  . . . The  boy  is  delicate  already,  and  wdll,  without  doubt,  follow  his  father. 
Never  works  a full  week.”  ® 

(9)  “A  single  woman  lives  with  her  sister  and  her  husband  in  one  room.  She 

1 Visits:  U^ban,  17  C.  ^ Ibid.  » Ibid.,  22.  ^ Yisits  ; Rural,  61. 

^ Visits  : Urban,  44  B.  « Ibid.  Ibid.,  44  C.  ® Ibid. 
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gets  4s.  6d.  a week  out-relief.  It  is  a mystery  where  the  single  woman  sleeps,  as 
there  is  only  one  room  and  one  bed.  She  makes  up  her  living  by  making  scones, 
which  she  retails  ; these  are  made  under  filthy  conditions.”  ^ 

263.  We  have  been  assisted  in  our  investigations  on  this  point  by 
certain  of  the  General  Inspectors  of  the  Local  Government  Board,  and 
the  following  are  extracts  from  their  Reports  : — 

Mr.  Baldwyn  Fleming  : — 

“ There  were  many  cases  receiving  relief,  where  the  circumstances  from  one  cause 
or  another  were  very  undesirable.  The  relieving  officers  were  well  acquainted  with 
the  cases,  and  with  these  undesirable  conditions,  but  the  presence  of  those  con- 
ditions affords  further  proof  of  the  extreme  difficulty  of  granting  out-relief  in 
ordinary  cases  with  any  degree  of  satisfaction.  The  amount  given  is  insufficient  to 
afford  adequate  relief,  the  accommodation  is  very  poor,  the  bedding  miserable,  the 
food  insufficient,  the  dirt  too  apparent.  But  in  the  lowest  parts  of  the  town  all 
this  is  the  normal  state  of  the  population.”  ^ 

Mr.  Wethered  : — 

“ Some  were  clean  and  tidy,  but  in  very  many  instances  the  rooms  were  dirty, 
ill-kept,  and  sometimes  verminous.”  ^ 

Mr.  Bagenal  : — 

“This  class  (Class  C.)  contains  those  concerning  whom  the  present  inquiry  is 
made.  Too  frequently  they  represent  the  most  demoralised  and  diseased  of  the 
population.  They  include  some  epileptics,  imbeciles,  and  cripples  of  the  lowest 
class.  Their  homes  are  nearly  always  to  be  found  in  the  poorest  quarters  where 
population  is  densest.  Cleanliness  and  ventilation  are  not  considered  of  any 
account.  The  furniture  is  always  of  the  most  dilapidated  kind.  The  beds  generally 
consist  of  dirty  palliasses  or  mattresses  with  very  scanty  covering.  The  atmosphere 
is  offensive,  even  fetid,  and  the  clothing  of  the  individuals,  old  and  young,  is  ragged 
and  filthy.  Bankrupt  in  pocket  and  character,  this  class  look  to  the  rates  to  support 
them,  and  are  never  backward  in  making  application.  The  children  are  neglected, 
furnish  the  complaints  of  the  National  Society  for  Prevention  of  Cruelty  to  Children 
inspectors,  and  fill  the  homes  of  the  guardians.  The  men  are  drunkards,  gamblers, 
workshy  corner  boys,  and  often  criminals.  The  women  are  too  often  immoral,  as 
well  as  unclean  and  neglectful.  Souteneurs  may  be  included  in  this  class.  ...  It 
is  impossible  with  the  present  powers  to  deal  satisfactorily  with  the  various  sub- 
sections of  it  which  come  before  the  guardians  and  the  sanitary  authorities.  The 
guardians  feel  forced  to  give  relief  to  bad  cases  because  of  the  children,  or  for  fear 
of  some  allegation  of  want  of  consideration  to  destitute  ruffians  or  drunkards.” 

“ It  will  be  seen  from  the  notes  on  each  case  that  the  conditions  are  very  often  bad 
indeed,  and  are  quite  incompatible  with  decent  living  for  the  adults,  or  with  a 
respectable  and  healthful  upbringing  of  the  children  where  they  exist.”  ^ 

Mr.  Walsh 

“ Many  of  the  homes  which  I visited,  both  in  . . . and  ...  of  those  in  receipt 
of  relief  and  of  the  neighbouring  poor,  were  dirty,  ill-kept,  and  evil  smelling.”  ® 

Mr.  A.  B.  Lowry  : — 

“ In  too  many  cases,  however,  where  the  house  was  structurally  sanitary,  I found 
the  bedding  and  the  house  generally  in  a state  of  unnecessary  and  disgusting 
dirt.” ' 

Mr.  Williams: — 

“ There  is  no  doubt  whatever  that  a large  number  of  the  outdoor  paupers  are 
living  in  an  environment  of  filth  and  immorality,  and  in  many  cases  I fear  they  are 
participants  in,  and  abettors  of  these  foul,  insanitary,  and  degrading  conditions. 
...  I found  far  too  much  intemperance,  and  sometimes  even  drunkenness,  in  cases 
to  which  relief  was  being  granted.  . . . Closely  allied  to  it,  and  as  a rule  the  fruits 
of  it,  were  filth,  both  of  person  and  surroundings,  and  sadder  even  was  the  neglect 
and  resultant  cruelty  to  children,  who  were  ill-fed  and  ill-clad.  . . . During  the 
periodical  visits  of  the  relieving  officer  I consider  that  each  room  in  a dwelling 
should  be  thoroughly  inspected,  for  frequently  I found  that,  though  the  living- 
room  might  be  fairly  clean,  the  rest  of  the  house  was  a mass  of  filth,  the  bedding 
dirty,  a heap  of  ill-smelling  rags  for  bed  clothes,  and  the  atmosphere  vile  and 


^ Visits;  Urban,  43  C.  ^Reports  from  General  Inspectors  of  the  Local  Govern- 
ment Board,  Fleming,  p.  2.  ^ Ibid..,  Wethered,  p.  4.  ^ Ibid.,  Bagenal,  p.  2.  ^ Ibid., 

Bagenal,  p.  12.  ® Ibid.,  Walsh,  p.  1.  ^ Ibid.,  Lowry,  p.  3. 
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vicious.  In  some  instances  even  the  living-room  was  a disgrace  to  humanity.”  {See 
particular  cases. 

204.  Stress  is  laid  by  the  General  Inspectors  upon  the  point  that  these 
unhappy  conditions  are  exceptional,  and  we  are  prepared  from  our  own 
experience  to  corroborate  this  view.  But  the  fact  remains  that  they 
occur  with  sufficient  frequency  to  be  a very  potent  influence  in  per- 
petuating pauperism  and  propagating  disease.  From  the  point  of  view 
of  phthisis  alone  there  is  harm  being  done  which  far  outweighs  any 
benefit  to  be  derived  from  the  dole  of  out-relief.  And  children  who 
are  brought  up  in  the  very  midst  of  such  conditions  as  we  have  seen, 
surrounded  by  disease,  and  immorality,  and  drunkenness,  are  almost 
doomed  to  pauperism.  We  are  not  urging  here  that  the  remedy  is  to 
give  more  relief;  money  alone  cannot  touch  the  evil.  But  we  do  urge 
that,  if  relief  be  given,  it  should  be  used  to  raise  the  recipients  out  of 
their  deplorable  condition,  and  to  check  the  creation  of  another  genera- 
tion of  paupers. 

265.  In  this  connection  we  may  refer  to  the  Report  furnished  to  us 
from  a Metropolitan  Union  showing  the  localities  from  which  the  cases 
of  relief  (both  indoor  and  outdoor)  came,  and  to  the  observations  of  the 
Medical  Officer  of  Health  for  the  Borough  on  that  Report.  It  appears 
that  the  cases  of  relief  in  the  Union  chiefly  come  from  four  groups  of 
streets,  and  that  the  domiciliary  conditions  prevailing  in  some  of  those 
streets  leave  much  to  be  desired.  In  regard  to  some  of  the  streets  in 
which  out-relief  is  given,  the  Medical  Officer  reports  that : — 

“ The  basement  tenements  which  are  in  front  4 feet  2 inches  below  the  level  of 
the  road,  and  at  the  back  abut  on  a yard  having  a superficial  area  of  only  180  feet, 
hemmed  in  by  the  houses  in  the  other  roads,  are,  owing  to  their  want  of  proper 
light  and  ventilation,  in  my  opinion,  unfit  to  be  occupied,  and  some  years  ago  I 
endeavoured  to  get  them  closed,  but  was  unsuccessful.  . . . The  arrangements,  too, 
of  the  non-basement  rooms  are  objectionable,  as  in  many  cases  the  water-closet 
opens  directly  into  the  kitchen  which  is  used  as  a living  room.  . . . On  a very 
careful  inspection  of  these  basement  houses,  made  some  two  years  ago,  seventy-one 
of  the  rooms  were  found  to  be  over-crowded.  Subsequent  to  this  the  houses  were 
put  in  good  repair  in  compliance  with  the  Council’s  notices,  so  far  as  their  struc- 
tural conditions  would  permit,  but  being,  as  I have  said,  occupied  by  a very  rough 
class  of  people,  very  frequent  inspections  and  overhauling  are  necessary  if  they  are 
to  be  kept  in  decent  condition.  The  death  rate  at  all  ages  for  these  houses,  and 
the  infantile  death  rate,  are  considerably  above  the  average  of  the  borough,  the 
high  mortality  from  phthisis  and  diarrhoea  being  especially  marked.”  ^ 

266.  It  is  only  fair  to  the  Guardians  of  this  Union,  however,  to  sa\^ 
that  they  are  apparently  alive  to  the  importance  of  refusing  out-relief 
when  the  house  is  not  clean  and  respectable,  and  we  read  with  satisfac- 
tion that  the  granting  of  out-relief  in  certain  streets  : — 

“ is  restricted  as  far  as  possible,  and  every  effort  is  made  by  the  Guardians  to 
throw  these  people  upon  their  own  resources.  No  permanent  out-relief  is  given  in 

Place,  and  in  these  cases,  where  the  Guardians  deem  it  expedient  to  grant 

temporary  out-relief  in  this  (which  is  without  question  the  most  demoralised 
portion  of  the  whole  group),  it  is  given,  as  far  as  possible,  having  regard  to  the 
needs  of  the  case,  in  kind,  and  for  short  periods  only.”  ^ 

267.  We  consider  that  Mr.  Court  reaches  the  heart  of  the  matter  when 
he  says  : — 

“ Potent  factors  towards  producing  such  a state  of  things  as  that  suggested  b}* 
the  Commissioners  are  the  views  taken  by  a not  inconsiderable  proportion  of 
guardians  : First,  that  the  disposal  of  the  relief  granted  by  them  is  a matter  for 
which  not  they  but  the  recipients  are  responsible  ; and,  secondly,  that  however 
small  the  relief  given  to  a person  with  little  or  no  other  apparent  means  of  sub- 

^ Reports  from  General  Inspectors  of  the  Local  Government  Board,  Williams,  pp.  1-3. 
^ Statistical  Appendix,  Part  XVII. 
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sistence,  it  is  no  one’s  business  to  inquire  further  if  the  applicant  is  satisfied.  The 
first  of  these  views  ...  is  almost  an  incitement  to  a careless  parent  to  waste  on 
drink  money  which  should  be  devoted  to  the  nourishment  and  clothing  of  the 
children,  while  the  second  may  mean  a bargain  between  a parsimonious  Board  of 
Guardians  and  liberty  or  licence-loving  paupers  for  the  lowest  terms  on  which  they 
will  keep  out  of  the  workhouse.”  ^ 

2G8.  Proposed  conditions  of  outdoor  relief. — We  cannot  admit  that 
administrators  are  justified  in  this  attitude  of  irresponsibility  for  the 
efiect  of  the  relief  given ; and  we  recommend  that  in  future  it  should  be  — 
a condition  of  out-relief  that  the  recipients  are  leading  respectable  lives  in 
decent  houses.  As  a step  towards  this,  and  having  regard  to  the  fact  that 
instances  such  as  those  described  are  generally  to  be  found  in  certain 
quite  limited  and  well-defined  areas — often  indeed  single  streets — we 
recommend  that  the  relief  Authority  should  proscribe  such  areas  for  the 
purpose  of  outdoor  relief.  That  is  to  say,  it  should  be  understood  that 
outdoor  relief  would  not  be  given  to  anyone  while  inhabiting  such  a 
district,  save  in  circumstances  of  sudden  and  urgent  necessity.  There 
would  be  no  hardship  in  this,  as  rents  tend  to  be  higher  in  such  streets 
than  in  more  respectable  areas  ; where  it  is  not  so,  relief  could,  naturally 
be  given  on  a higher  scale ; and  it  would  have  the  great  advantage  of 
removing  the  respectable  poor  from  surroundings  of  degradation  and 
misery.  It  is  of  special  importance  in  the  case  of  families  of  children 
and  young  persons.  It  would  have  the  incidental  advantage  of  dis- 
couraging the  owner  of  slum  property,  and  of  calling  public  attention  to 
insanitary  areas,  and — in  certain  places — to  the  insufficiency  of  working 
class  housing  accommodation.  In  London  it  is  the  duty  of  the  Relieving 
Officer  in  accordance  with  regulations  which  it  is  the  duty  of  the  Guar- 
dians to  make,  to  give  the  Sanitary  Authority  information  of  nuisances 
liable  to  be  dealt  with  summarily  under  the  Act.  Premises  which  are 
over-crowded  or  are  in  such  a state  as  to  be  injurious  or  dangerous  to 
health  are  nuisances  within  the  meaning  of  the  Act.  It  is  desirable  that 
this  provision  should  be  extended  to  the  rest  of  the  country  and  enforced, 
and  that  the  Public  Assistance  Authority  be  required,  if  the  Sanitary 
Authority  refuses  to  take  action,  to  report  the  fact  to  the  Local  Govern- 
ment Board. 

269.  We  may  add  that  in  some  places  this  policy  of  proscribing  par- 
ticular areas  is  already  practised  by  Boards  of  Guardians.  Mr.  A.  B. 
Lowry  reports  : — 

“I  gathered  from  nearly  all  the  relieving  officers  that  there  were  certain  streets 
in  their  district  of  such  a reputation  that  an  application  for  outdoor  relief  from  a 
resident  therein  could  not  meet  with  success.’’^ 

Mr.  Court  says  : — 

“In  . . . there  are  a number  of  courts  and  yards  of  the  slum  type,  but  no 
persons  on  out-relief  to  be  found  in  them,  owing  to  the  practice  of  the  Guardians 
to  refuse  application  for  out-relief  from  persons  living  in  unsatisfactory  sur- 
roundings. . . 

“In  . . . again,  very  few  paupers  live  in  the  courts.”^ 

270.  Proposed  compulsory  removal  of  certain  cases  to  an  institu- 
tion.— A policy  such  as  this,  gradually  but  steadily  pursued  until  it  was 
generally  recognised,  would,  we  are  convinced,  do  much  to  diminish  the 
evils  of  dirt,  overcrowding  and  immorality,  not  only  amongst  the  actual 
recipients  of  relief,  but  also  amongst  their  neighbours.  At  present  such 
evils  are  condoned  by  the  action  of  the  Guardians,  and  the  mere  in- 

^ Reports  from  General  Inspectors  of  the  Local  Government  Board,  Court,  pp.  2-3. 

^ Ihid..,  A.  B.  Lowry,  p.  2.  ^ Ibid.^  Court,  pp.  1-2. 
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sistence  on  a higher  standard  would  he  an  influence  for  good  both  upon 
the  people  themselves,  upon  the  owners  of  slum  property,  and  upon 
the  Sanitary  Authorities.  But  we  are  aware  that  there  are  a certain 
small  numl^er  of  cases  where  something  more  is  needed.  Wherever 
we  have  gene  we  have  heard  of  the  one  or  two  cases,  generally  of  old 
people,  who  are  living  in  a terrible  state  of  neglect,  and  to  whom  the 
Guardians  are  forced  to  give  out-relief,  because  they  are  powerless  to 
remove  them  to  an  institution  against  their  will.^  Very  often  they  are 
senile,  and  incapable  of  taking  a resolution  on  their  own  behalf.  Their 
homes  and  persons  become  indescribably  loathsome,  so  much  so  that 
there  are  cases  in  which  even  district  nurses  and  undertakers  have 
refused  their  services  f and  they  are  a source  of  constant  danger  to 
themselves  and  to  their  neighbours.  We  recommend  that  powers  should 
be  given  to  the  relief  Authority,  under  due  precautions,  to  remove  such 
cases  to  an  institution.  There  are,  no  doubt,  objections  to  such  a course; 
but  they  are  no  greater  than  those  which  can  be  brought  against  the 
compulsory  removal  of  infectious  cases.  And,  as  with  infectious  cases, 
so  it  would  be  here  when  once  the  removal  has  been  effected,  it  would 
almost  invariably  cease  to  be  felt  as  a hardship.  We  have  had  strong 
evidence  from  many  witnesses  as  to  the  pressing  need  for  this  addition 
to  the  powers  of  the  Guardians  f and  we  think  that  those  who  oppose 
it  can  hardly  have  realised  the  evils  which  it  is  designed  to  meet.  • 

271.  Outdoor  relief  to  widoivs. — We  have  seen  that  the  question  of 
out-relief  to  widows  has  always  been  one  of  difficulty  in  Poor  Law 
administration  ; and  it  is  certainly  not  less  so  at  the  present  day.  It  is 
a question  which  has  to  be  considered  very  largely,  if  not  mainly,  from 
the  point  of  view  of  the  children ; but  there  are  other  issues  involved 
which  must  be  raised  here. 

272.  In  the  reaction  of  the  seventies  against  out-relief  the  Local 
Government  Board  took  a stricter  line  than  that  of  the  Orders,  and,  in 
the  Circular  which  it  addressed  to  the  Inspectors  on  2nd  December,  1871, 
it  recommended  that  out-relief  should  not  be  granted  to  any  able-bodied 
widow  with  one  child  only,  and  stated  that,  in  the  case  of  an  able-bodied 
widow  with  more  than  one  child,  it  may  be  desirable  to  take  one  or  more 
children  into  the  workhouse  in  preference  to  giving  outdoor  relief.^  It 
is  probable  that  the  first  recommendation  is  very  generally  observed; 
in  many  Unions  the  rule  is  that  a widow  is  expected  to  maintain  herself 
and  one  child,  in  some  few  it  is  held  that  she  can  maintain  two  children. 
In  respect  to  the  second  recommendation  there  is  much  greater  diver- 
gency, both  in  opinion  and  in  practice.  The  general  feeling  is  strongly 
in  favour  of  leaving  the  children  of  widows  with  their  mothers,  on  the 
twofold  ground  that  the  mother  is  the  proper  person  to  have  charge  of 

^ Visits  : Urban  17,  43,  44,  45,  etc.  ^ Court,  6636.  ^ Thompson,  34102-5  ; 

Price,  67743  (18)  (e)  ; Brown,  75895  (11),  75947;  Fawkes,  43889  (44)  (^),  43977-8  ; 
Young,  69537  (9)  (a)  ; King,  25264  (8)  ; Solomon,  50435  (15a),  50482-4  ; Bygott, 
43998  (25)  (a);  Wright,  39980  (6);  Niven,  38612-3;  Copeman,  74415  (13); 
Cook,  74128  (23);  Dyson,  20116  (15);  Craig,  19463  (30),  19555,  19664;  Fuller, 
10412  ; Wood,  15883  (13),  15911-2  ; Burnet,  44421  (3)  ; Griffiths,  71172  (15)  (a)  ; 
Verlander,  Vol.  VII.,  App.  cci.  (12-3)  ; Hayes,  Vol.  VII.,  App.  clxxxi.  (8)  ; Macdonald, 
Vol.  IV.,  App.  xlv.  (8)  (5)  ; Hill,  Vol.  IV.,  App.  Ixxviii.  (19)  (a)  ; Bale,  Vol.  IV., 
App.  xxviii.  (10)  ; Stanford,  Vol.  V.,  App.  cix.  (10)  (4)  ; Smith,  Vol.  IV.,  App. 
xeix.  (27)  (e)  ; Young,  Vol.  IV.,  App.  cviii.  (15)  ; Fitton,  Vol.  IV.,  App.  Ixviii  (18)  ; 
Curtis  & Battersby,  28796  (10),  28943  ; Woolf,  Vol.  VII.,  App.  xciii.  (18)  (5)  ; 
Bro.admead,  Vol.  VII.,  App.  xxv.  (8),  etc.,  etc.  Firet  Annual  Report,  Local  Govern- 
ment Board,  516  ; 1872,  p.  67. 
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them,  and  that  it  is  cheaper  than  either  placing  them  in  an  institution 
or  boarding  them  out.  On  the  other  hand  it  is  maintained  that,  when 
deprived  of  her  husband’s  help,  it  is  by  no  means  certain  that  a woman 
is  capable  of  bringing  up  her  children  well,  especially  when'  she  ha,s  to 
go  out  to  work,  or  when  there  are  boys  in  the  family  who  need  a strong 
control  over  them.  With  respect  to  the  greater  cheapness  of  out-relief, 
again,  it  is  too  often  onl}^  another  name  for  very  inadequate  relief,  which 
does  not  permit  of  the  children  being  properly  clothed  and  nourished. 

273.  The  extent  to  which  the  former  view  preponderates  is  shown  by 
the  fact  that  on  January  1st,  1907,  there  were  34,749  widows,  with 
96,342  children,  receiving  out-relief,  as  against  1,240  widows  with  2,998 
children  being  relieved  in  the  workhouse.  The  number  of  widows’ 
children  in  schools  and  institutions  would,  however,  be  larger  than  this, 
though  what  proportion  they  form  of  the  60,421  indoor  children  is  not 
known. 

274.  In  some  few  places  the  evils  of  the  mother  going  out  to  work 

have  been  felt  so  strongly  that  the  experiment  has  been  tried  of  making 
a sufficient  allowance  to  enable  her  to  stay  at  home  altogether,  and  give 
her  whole  time  to  looking  after  the  home  and  children.  , 

275.  At  Glasgow  the  experiment  has  been  working  for  some  years  on 
a considerable  scale,  and  a detailed  account  will  be  found  in  Mr.  Jones’ 
Report  on  Wages  and  Out-Relief  in  Scotland.^  The  scheme  was  started 
in  1902,  when,  in  accordance  with  a Circular  from  the  Local  Government 
Board  for  Scotland,  a special  roll  was  made  for  respectable  widows  with 
young  children,  the  mothers  being  constituted  guardians  of  their  children, 
and  paid  as  if  the  children  were  boarded  out  with  them.  Up  to  May  loth, 

1906,  461  widows  had  been  placed  on  this  roll,  and  252  had  been  removed 
for  various  reasons.  Of  these,  148  were  removed  from  the  special  roll 
because  of  improved  circumstances ; 48  married,  were  sent  to  hospital, 
or  died  ; 8 were  removed  to  the  country ; while  the  remaining  48  were 
removed  on  account  of  drink  or  immorality.  As  regards  those  who 
turned  out  badly,  Mr.  Motion,  the  Inspector  of  Poor,  states: — 

“ The  circular  was  well  intended  in  every  respect,  if  it  had  been  carried  out  with 
sufficient  discretion  by  our  members  ; but  some  of  them  insisted  upon  giving  the  full 
aliment  in  every  case,  so  that  women  who  had  no  calling  at  their  finger  ends,  wh6 
could  neither  knit,  sew,  nor  do  anything  else,  resorted  to  ‘ close-mouthi’  gossiping, 
tippling,  and  drinking,  with  the  inevitable  result  that  a considerable  number  of  these 
widows  fell  into  bad  habits,  becoming  drunken,  and  otherwise  unsatisfactory,  and  had 
to  be  struck  off  the  roll.  If  a little  more  common-sense  had  been  exercised,  and  the 
recommendations  of  the  Lady  Inspector  and  the  ordinary  Inspectors  taken  into 
account,  these  people  would  not  have  been  ruined  as  they  have  been.”  ^ 

« “ The  duty  of  supervising  the  widows  in  Glasgow  on  the  Special  Roll,”  Mr.  Jones 

reports,  “ has  been  assigned  to  a lady  assistant  inspector They  are  paid  weekly. 

Those  who  receive  from  I5s.  to  18s.  a week  are  often  better  off  financially  than  in 
the  lifetime  of  their  husbands.  They  are  free  of  taxes,  get  free  medical  relief, 
medicine  and  clothes  for  their  children.  . . . AVhere  the  inspector  is  convinced  that 
no  harm  will  come  to  the  children  when  the  mother  works  at  some  gainful  occupation, 
nothing  is  said.  So  many  of  the  women  are  devoid  of  domestic  and  other  interests 
that  work  for  wages  is  a positive  safeguard.  How  they  are  to  be  taught  to  care 
wisely  for  their  homes  and  children  and  to  spend  their  relief  to  the  best  advantage 
is  a problem  which  this  scheme  has  not  solved,  and  which  no  single  inspector,  how- 
ever efficient  and  helpful,  can  possibly  solve  without  the  co-operation  of  other  social 
workers.  Two  hundred  homes  are  far  too  many  thoroughly  to  be  supervised  and 
assisted  in  practical  ways  by  one  person.  The  other  main  drawback  t6  the  success 
of  the  scheme  is  the  vacillating  action  of  the  councillors,  and  the  effect  this  has  in 

^ Interim  Report  of  Inquiries  into  the  Effect  of  Outdoor  Relief  on  Wages  and  the 
Conditions  of  Employment  in  Scotland,  Mr.  Jones,, p.  29.  ^Motion,  58087  (61). 
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weakening  the  influence  of  the  lady  inspector.  . . . Further  insight  into  the  types 
included  on  the  ‘ special  roll  ’ can  best  be  obtained  from  the  following  notes  of 
visits  made  by  us,  usually  in  the  forenoon,  to  the  homes  of  a number  of  the  widows. 
Five  are  reported  as  very  clean  or  in  good  order,  two  as  clean,  four  as  fairly  clean, 
one  as  dirty,  three  as  very  or  indescribably  dirty.  Each  group  represents  a number 
of  others  of  like  character  to  be  found  on  the  Roll.  Two  were  out-workers,  one  ran 
a small  shop,  and  a fourth  had  charge  of  a maternity  case  occasionally.’’  ^ 

As  regards  the  eight  widows  who  were  removed  to  the  country, 
Mr.  Jones  reports  : — 

“ An  experiment  in  planting  out  widows  in  the  country  was  begun  in  1903. 
Eight  widows  with  children  were  selected  and  distributed  between  two  villages 
lying  within  twenty  miles  of  Glasgow.  The  results  have  been  considered  so  un- 
' satisfactory  that  the  scheme  is  at  present  in  abeyance.  Three  of  the  cases  are 
reported  as  satisfactory.  A fourth  was  sent  to  a hospital  and  her  children  boarded 
out.  In  the  remaining  four  cases  immorality  wrecked  the  case.  On  the  surface, 
one  serious  defect  in  the. scheme  would  seem  to  be  the  choosing  of  villages  so  con- 
veniently near  Glasgow.”  ^ 

276.  Effects  of  outdoor  relief  on  women' s wages  and  conditions  of 
emioloyment. — The  plan  of  granting  complete  maintenance,  instead  of 
subsidising  the  woman’s  earnings,  has  it  is  true  the  advantage  of  remov- 
ing from  the  labour  market  some  of  the  workers  who  are  least  able  to 
stand  against  the  conditions  prevailing  in  the  lower  branches  of  women’s 
industries.  This  question  of  the  relation  between  out-relief  and  wages 
and  the  conditions  of  employment,  especially  in  women’s  industries,  has 
so  much  impressed  us  with  its  difficulty  and  importance,  that  it  has  been 
made  the  subject  of  a special  investigation  by  Mr.  Jones.  From  this  in- 
vestigation it  does  not  appear  that,  to  any  considerable  extent,  employers 
deliberately  pay  lower  wages  because  the  workers  are  in  receipt  of  out- 
relief,  though  such  cases  do  occur.  On  the  other  hand,  women  are  en- 
abled by  out-relief  to  continue  doing  work  which  otherwise  they  must 
abandon,  either  for  the  workhouse  or  for  some  better  paid  work.  Again, 
if  the  question  is  raised  whether  certain  industries  are  subsidised  by  out- 
relief  to  their  workers,  and  whether  they  would  not  without  this  subsidy 
be  forced  under  or  obliged  to  reorganise  on  a better  basis,  we  are  met  by 
the  fact  that  those  in  receipt  of  out-relief  form  an  exceedingly  small 
proportion  of  the  workers  in  any  trade,  while  there  is  always  a surplus 
of  women  waiting  to  be  taken  on.  This  is  not,  of  course,  quite  conclu- 
sive ; the  removal  of  even  a few  competitors  from  a labour  market  may 
have  a surprisingly  large  effect  upon  the  standing  of  those  who  are  left. 
But  in  London  and  many  of  the  larger  towns  the  supply  of  unskilled 
women’s  labour  is  still  far  beyond  the  demand  for  it.  Unconsciously, 
no  doubt,  the  employer  relies  upon  the  Poor  Law,  amongst  other  agencies, 
to  keep  his  “ hands  ” together  for  him  in  slack  seasons,  and  so  the  irregu- 
larity of  work  is  intensified. 

“ As  a rule,  the  large  employer  has  not  the  ‘ least  idea  ’ what  becomes  of  his  dis- 
charged workers.  All  he  knows  is  that  when  he  w'ants  to  take  them  on  again,  they 
will  be  on  the  steps  in  larger  numbers  than  are  required.”^ 

277.  It  still  remains  true,  however,  that  out-relief,  by  diminishing  the 
mobility  of  the  lowest  and  most  unskilled  labour,  so  far  increases  the 
competition  of  it  in  congested  districts,  and  so  far  tends  to  force  the 
rate  lower  for  all  concerned.  It  enables,  and  even  induces,  the  recipients 
to  continue  working  at  wages  far  below  subsistence  level.  In  the  section 
of  Mr.  Jones’  Report  on  out-work  and  out-relief  in  a Metropolitan 

^ Interim  Report  of  Inquiries  into  the  Effect  of  Outdoor  Relief  on  Wages  and  the 
Conditions  of  Employment  in  Scotland,  Mr.  Jones,  pp.  30-31.  Ibid.,  p.  30.  ^Report 
on  Effect  of  Outdoor  Relief  on  Wages  and  Conditions  of  Employment  in  London,  Miss 
Williams  and  Mr.  Jones,  p.  58. 
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Union,  will  be  found  a table  showing  that  the  average  earnings  of  forty- 
three  out-workers  in  receipt  of  relief  averaged  4s.  lOd.  a week,  while  the 
average  earnings  of  131  workers  in  the  same  trades  not  in  receipt  of 
relief  were  7s.  3^d.^  Neither  sum,  of  course,  is  a subsistence  wage  in 
London,  even  for  a single  person.  But  the  paupers  are  not  paid  lower 
rates  than  the  independent  workers ; they  are  merely  enabled  by  the 
receipt  of  the  relief  to  work  less  hard,  while  in  many  cases  they  are 
probably  disabled  from  working  so  hard  by  old  age,  young  children,  etc. 
The  Investigator  concludes  : — 

“ . . . since  it  is  clear  that  the  whole  situation  arises  out  of  the  exhaustion  and 
stagnation  of  labour  in  . . . and  clear  also  that  the  Poor  Law  administration  in  its 
attempt  to  relieve  that  condition  has  been  unable  to  do  anything  but  render  it  still 
more  acute,  a part  of  the  responsibility  for  the  labour  being  in  that  condition,  or 
being  there  at  all,  must  lie  at  the  doors  of  the  . . . Union.  It  seems,  therefore, 
fair  to  say  that  out-relief  is  one  element  in  a complicated  system,  and  to  that  extent. 
has  affected  outwork  and  the  earnings  of  outworkers  ; to  what  extent  it  is  impos- 
sible to  state,  owing  to  the  comparatively  small  number,  and  those  naturally  the 
older  or  less  efficient  workers,  directly  affected.  But  to  affirm  that  out-relief 
created  the  situation,  or  is,  indeed,  primarily  responsible  for  it,  is  quite  unwarranted 
by  the  evidence.  The  question  is  far  larger  than  the  relation  of  outwork  to  out- 
relief.”  2 

278.  Glasgow  is  a city  where  there  is  much  “sweated”  women’s  work 
and  much  out-relief ; and  the  investigation  leads  to  much  the  same 
results.  Out-relief  is  a contributory  cause  to  an  evil  arising  out  of  con- 
ditions which  prevail  far  more  widely  than  the  area  directly  affected  by 
Poor  Law  administration.  Whatever  effect  it  has  in  lowering  wages  is 
produced  indirectly,  by  increasing  the  congestion  of  labour  in  the  indus- 
tries employed  by  the  lowest  class  of  workers. 

279.  Effects  of  outdoor  relief  on  character. — Its  effects  upon  the 
recipients  themselves  are  more  direct  and  often  more  detrimental.  From 
the  section  of  Mr.  Jones’  Report  on  London  we  may  take  the  following 
conclusions: — 

“ ( 1 ) It  damages  character  by  inadequate  inquiry  and  haphazard  relief.  It  mixes 
the  dissolute  and  the  decent  to  the  detriment  of  the  latter.  If  guardians  think  a 
woman  is  paying  too  much  rent  she  is  told  to  move  to  cheaper  rooms.  Sometimes 
this  hastens  deterioration  by  withdrawing  the  support  of  a respectable  street  and 
placing  the  women  and  children  in  an  unfavourable  environment. 

“(2)  The  help  it  affords  is  frequently  insufficient  for  proper  maintenance  when, 
all  other  resources  are  included. 

“ (3)  It  deters  women  from  entering  ‘ the  world  of  self-support.’  ” ^ 

280.  Sometimes  this  effect  is  produced  by  the  fear  of  the  women  that, 
if  they  earn  too  much,  their  relief  will  be  reduced  or  stopped. 

“ We  are  convinced,”  Mr.  Jones  says,  “however,  that  some  paupers  conserve  their 
energies  so  as  to  ensure  the  continuance  of  relief.  This  was  brought  home  to  us 
by  the  statement  of  a partner  in  Firm  No.  15.  His  forewoman  on  offering  an  out- 
worker more  work,  met  with  a refusal  as  the  worker  feared  she  might  lose  her  out- 
relief  if  she  earned  more.  Such  cases  are  significant,  and  there  are  probably  more 
than  we  have  found.”  ^ 

281.  Sometimes  the  same  fear  makes  them  refuse  opportunities  of 
independence  when  offered.  The  following  instances  are  quoted  from 
Leicester : — 

(1)  “ A.B.  Deserted  by  husband.  A strong  able-bodied  woman  in  receipt  of  out- 
relief.  Work  was  found  for  her  by  the  Charity  Organisation  Society.  She  de- 
murred : ‘ What’s  the  use  ? I shall  be  no  better  off  ; my  relief  will  be  stopped.’ 
She  had  not  been  on  relief  long.  Previously,  for  five  years,  she  supported  herself 
bravely,  but  grew  tired.” 

(2)  “ C.D.,  widow.  Her  father’s  family  are  well-to-do.  She  has  an  awkward  dis- 

\ Report  on  Poplar,  p.  6.  ^ Ibid..,  p.  9.  ^ Report  on  London  by  Miss 

Williams  and  Mr.  Jones,  p.  63.  Mr.  Jones’  Report  on  Scotland,  p.  19. 
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position  and  quarrelled  with  her  people  three  years  ago,  and  is  still  estranged  from 
■ them.  She  declines  to  write  to  her  father  for  help.  ‘Not  I ; if  he  helps,  I shall 
only  have  my  out-relief  stopped.’  ” 

(3)  “E.F,,  widow.  Strong,  rough  woman.  She  is  a good  floor-scrubber  and  might 
have  had  a regular  berth.  She  is  very  cantankerous  and  resents  supervision.  She 
gave  up  her  work  because  ‘ she  can  get  a little  from  the  parish.’  ” 

(4)  “ G.H.,  widow.  111.  Has  a daughter,  nineteen.  Relief  was  given  because 
of  the  woman’s  illness,  and  because  the  daughter  was  out  of  work.  She  hung  on 
to  the  relief,  and  never  would  have  got  well  had  it  not  been  stopped.  Then  she 
resumed  work  at  once  and  has  gone  on  well  since.”  ^ 

282.  London  experience  is  similar.  A trained  social  worker  in  Dulwich 
wrote  to  Mr.  Jones  and  Miss  Williams  as  follows  : — 

“ There  is  no  doubt  that  in  this  district  many  widows  are  deterred  from  trying  to 
earn  an  independent  living  by  the  knowledge  that  they  can  obtain  out-relief  very 
readily  for  their  children.  The  certainty  of  this  is  so  strong  among  a certain  class 
of  the  population  that  they  look  upon  the  help  as  a right,  and  a woman  will  be 
urged  by  her  neighbours  to  apply  for  relief  as  a thing  to  which  she  is  legally 
entitled,  with  no  doubt  w^hatever  of  the  relief  being  granted.  The  relieving  officers 
do  their  best  to  induce  widows  to  become  self-supporting,  but  their  efforts  appear 
to  be  rendered  useless  by  the  action  of  the ’guardians,  who  consider  out-relief  the 
most  economical  way  of  dealing  with  that  class  of  the  community.”  ^ 

283.  Effect  of  abolishing  outdoor  relief. — The  question  has  been 
asked  in  some  places  what  would  happen  if  the  out-relief  were  stopped. 
Mr.  Jones  and  Miss  Williams  report : — 

“ Many  officers  agree  that  out-relief  could  be  greatly  reduced  in  their  unions 
without  causing  hardship.  In  Leeds  the  clerk  thought  that  given  a sufficiency  of 
relieving  officers  and  a certain  amount  of  expert  knowdedge  on  the  part  of  the 
Guardians,  20  per  ceiit.  of  the  cases  could  safely  be  struck  off.  In  Leicester  thfe 
figure  was  put  at  90  per  cent.  These  are  lax  unions  and  many  names  have  found 
their  way  to  the  roll  through  other  avenues  than  destitution,  and  could  be  removed 
without  destitution  resulting.  In  the  stricter  Union  matters  are  different.  In 
Ipswich  the  superintendent  relieving  officer  believed  that  some  of  the  paupers 
w'ould  have  been  supported  by  friends  and  relations.  He  did  not  think  their  own 
earnings  would  have  risen  had  relief  ceased,  nor  could  he  point  to  current  cases 
W'hose  out-relief  ought  to  be  reduced  because  of  high  earnings.  A more  extreme 
view  was  put  forward  by  a Taunton  officer.  He  thought  if  no  out-relief  were 
given  nobody  would  be  any  the  worse.”  ^ 

284.  It  has  sometimes  been  suggested  that,  to  stop  out-relief  to  women 
who  are  engaged  in  the  worst  paid  industries,  is  likely  to  drive  them 
into  an  immoral  life  as  a last  resource.  It  is  only  fair  to  the  working 
women  of  this  class  to  say  that  there  is  no  evidence  whatever  to  show 
that  they  resort  to  such  a life  as  an  alternative  to  the  hardest  work 
and  the  poorest  pay. 

“Prostitution  is  sometimes  suggested  as  the  resource,  but  we  could  discover  no 
proof  of  this  and,  in  any  case,  prostitution  is  not  to  be  explained  on  economic 
grounds  alone.  Cases  where  relief  has  been  stopped  because  of  immorality,  or  for 
keeping  an  immoral  house,  occur.”  ^ 

Again  : — 

“ It  is  alleged  that  low  w^ages  of  women  are  a direct  cause  of  immorality.  We 
do  not  find  that  this  is  sustained.”  ^ 

285.  Question  of  future  administration  of  outdoor  relief  to 
widoivs. — Admitting  that  little  good  and  much  harm  are  done  by  the 
present  administration  of  out-relief  to  widows,  the  question  still 
remains  how  far,  with  better  discrimination  and  wiser  supervision,  it 
might  be  possible  to  utilise  it  in  the  better  interests  of  mothers  and 
children  alike.  To  part  the  mother  entirely  from  her  children  is  an 

^ Miss  Williams  and  Mr.  Jones’  Report  on  Leicester,  p.  118.  ^ Report  on  London, 

p.  13,  also  p.  18.  ® Miss  Williams  and  Mr.  Jones’ Report  on  certain  U'nions  in  England, 

pp.  10-11.  ^ Ihid..,  p.  10.  “ Final  Report  on  Relation  of  Industrial  and  Sanitary 

Conditions  of  Pauperism,  Mr.  Steel -Maitland  and  IMiss  Squire,  p.  122. 
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impossible  policy,  and,  except  in  cases  of  grave  misconduct,  undesirable 
for  both  ; to  ask  that  some  of  the  children  should  be  sent  to  school, 
where  there  are  good  Poor  Law  schools,  is  to  ask  little  more  than  a 
reasonable  mother  in  every  rank  of  life  is  prepared  to  yield  for  the  sake 
of  her  children.  To  give  the  mother  a sufficient  maintenance  without 
work  in  return  is  wise  only  in  very  carefully  selected  cases,  and,  as 
shown  by  the  Glasgow  experience,  may  in  some  cases  easily  lead  to 
demoralisation.  To  give  a partial  maintenance  only  may  lead  to  the 
neglect  of  the  children  and  the  home.  Sometimes  it  may  be  possible 
to  arrange  for  friends  and  relations  to  look  after  the  children  or  con- 
tribute to  their  support.  Every  case  seems  to  call  for  special  and 
individual  attention : and  it  is  well  worth  considering  whether,  in 
towns  of  any  size,  the  necessary  help  might  not  sometimes  be  best 
given  by  means  of  day  boarding-schools,  on  the  lines  of  the  day  indus- 
trial schools.  Outdoor  relief,  administered  on  a fixed  scale,  regardless 
of  other  resources  or  of  home  conditions,  stands  condemned  by  its 
results. 

286.  Outdoor  relief  to  deserted  tuives. — Analogous  to  the  question 
of  out-relief  to  widows,  but  in  some  ways  even  more  difficult;  is  that  of 
out-relief  to  deserted  wives.  One  of  the  recommendations  in  the 
Circular  issued  by  the  Local  Government  Board  is  : — 

“ That  outdoor  relief  should  not,  except  in  special  cases,  be  granted  to  any  woman 
deserted  by  her  husband  during  the  first  twelve  months  after  desertion.”  ^ 

The  object  is,  of  course,  to  diminish  the  motives  to  desertion,  and 
especially  to  guard  against  collusion  between  husband  and  wife  ; but 
the  present  practice  of  Guardians  varies  very  much.  At  St.  Pancras, 
we  are  told  : — 

“ Of  course,  there  is  always  a danger  of  collusion,  and  I have  found  that  it  has 
been  advisable  for  the  wife  to  be  taken  into  the  workhouse.  ...  It  prevents 
collusion,  and,  1 think,  it  tests  the  case,  and  shows  whether  it  is  a bona  fide 
desertion  case.”  ^ 

On  the  other  hand  : — 

“ In  the  Bermondsey  Parish,  outdoor  relief  is  granted  to  these  cases.  ...  I am 
of  opinion  that,  so  long  as  outdoor  relief  is  continued  to  these  women,  there  will 
always  be  a large  number  of  desertion  cases  to  deal  with.  It  has  been  proved  in 
several  instances  that  the  desertion  has  not  only  been  brought  about  by  these 
women  themselves,  but  the  latter  have  been  known  to  be  in  collusion  with  their 
husbands,  thus  enabling  the  men  to  avoid  arrest.”  ^ 

In  Camberwell : — 

“ There  are  a large  number  of  desertions  due,  it  is  suggested,  to  the  generosity 
of  the  guardians.  The  wives  always  receive  out-relief.  Hence  in  many  cases 
collusion  with  husbands.  The  superintendent  relieving  officer  has  urged  in  vain 
that  women  should  go  to  the  workhouse  for  the  first  three  months.” 

We  therefore  endorse  the  recommendation  of  the  Local  Government 
Board. 

287.  Effect  of  inadequate  outdoor  relief  to  aged  tuomen. — One  of 
the  most  painful  features  of  the  present  system  of  inadequate  relief 

is  the  vast  army  of  aged  women,  whom  it  keeps  clinging  to  the  skirts 

of  industry  at  an  age  when  they  are  quite  unfit  for  work  of  any 
kind.  Mr.  Jones  and  Miss  Williams  report: — 

“ At  Leicester  in  March,  1906,  there  were  2,008  women  recipients  in  receipt  of 
out-relief, the  total  being  composed  of  823*  under  sixty  and  1,185*  over  sixty. 

* As  regards  these,  it  should  be  observed  that  a large  proportion  were  engaged  in 
“ casual  domestic  service.” 

^ First  Annual  Report,  Local  Government  Board  [Cd.  516],  1872,  p.  67,  par.  2. 

^ Craig,  19511.  ^ Dyson,  20117  (12).  •‘Miss  Williams  and  Mr.  Jones’  Report  on 

London,  p.  13. 
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. . . Special  notice  should  be  taken  of  the  cases  of  the  old  women  in  receipt  of 
out-relief  who  work  at  glove  stitching.  Their  earnings  are  exceedingly  low,  work- 
ing out  at  Is.  4d.  a week  on  the  average  ; but  it  has  to  be  pointed  out  that  the 
average  age  of  the  women  is  67"7  years.”  ^ 

288.  The  amount  of  relief  given  is  3s.  6d.,  except  in  the  case  of  one 
veteran  aged  88,  who  earns  Is.  6d.  and  receives  4s.  Gd.  relief.  We  are 
not  told  how  long  they  work  for  their  pittance  ; and  if  the  hours  were 
very  few  it  might  be  argued  that  the  stitching  was  merely  a pleasant 
occupation.  But  this  is  not  likely  to  be  the  case.  Where  infirmity  is 
great  long  hours  must  be  worked  to  earn  even  a few  pence.  Amongst 
the  illustrative  cases  from  London  is  that  of  a widow  aged  79,  who 
works  from  5 a.m.  till  10  p.m.  to  earn  2s.  lid.  a week  at  steel-covering; 
she  has  4s.  from  the  parish  and  a loaf  from  the  clergyman,  and  pays 
2s.  rent.^  From  Glasgow  we  hear  of  women  over  sixty  working  ten 
hours  a day  at  shirt-finishing,  and  earning  Is.  lOd.  a week ; younger 
women  can  earn  more  at  the  same  work,  but  the  infirmity  of  the 
aged  turns  their  work  into  slavery.  Some  women  over  sixty  may  be 
quite  capable  of  earning  a full  living ; others  are  incapacitated  even 
earlier.  Here  again,  what  is  needed  is  to  replace  a mechanical  system 
of  out-relief,  which  is  superfluous  for  some  and  cruelly  inadequate  for 
others,  by  a discriminating  treatment  of  each  case. 

289.  Rural  labourers'  wages  indirectly  subsidised  by  outdoor 
relief. — We  reserve  to  Chapter  9 the  question  of  out-relief  given 
directly  to  the  able-bodied.  The  practice  is  happily  confined  to  a few 
Unions.  Perhaps  more  serious,  as  being  both  more  general  and  less 
obvious,  is  the  indirect  subsidy  to  labourers’  wages  which  prevails  in 
most  rural  districts.  There  is  no  doubt  that  out-relief  is  freely  given 
to  old  people  living  with  single  sons  who  are  well  able  to  maintain 
them  ; and  we  cannot  disregard  the  fact  that  generally  speaking,  the 
Guardians  who  give  this  relief  are  the  farmers  who  employ  the 
labourers.  They  may  have  no  definite  policy  in  the  matter,  but : — 

“ Guardians,  especially  the  older  ones,  hold  the  view  that  if  pressure  is  put  on 
the  sons  to  keep  their  parents  entirely  they  will  leave  the  country  in  still  greater 
numbers,  and  they  can  point  to  examples  where  this  has  taken  place.”  ^ 

290.  One  of  the  instances  quoted  by  Mr.  Jones  is  that  of  a widower 
receiving  2s.  6d.  out-relief,  who  has  two  single  sons  at  home  earning 
full  wages  as  farm  labourers.  In  South  Wales,  again,  the  relief  is  given 
with  still  less  reason,  owing  to  the  higher  wages  earned  by  the  sons  : — ■ 

“ It  is  practically  certain  that  in  the  majority  of  these  cases  relief  could  be 
discontinued  without  hardship  ensuing.  This  is  especially  true  where  the  sons  are 
colliers,  and  where  the  family  income  ranges  from  £2  to  £4  per  week.  Lax 
administration  is  the  reason  why  these  cases  are  on  the  books.”  ^ 

291.  The  Report  by  one  of  our  number  on  Unions  in  North  Wales 
shows  that  the  practice  is  common  there  also.® 

292.  Future  ‘policy  as  to  outdoor  relief. — We  have  dw^elt  at  length 
upon  the  question  of  out-relief,  believing  it  to  be  of  the  utmost  import- 
ance that  the  evils  connected  with  the  system  as  now  conducted  should 
be  fully  exposed.  If  these  evils  were  inherent  in  any  system  of  out- 
door relief,  and  could  not  be  got  rid  of  unless  the  system  itself  were 

I abolished,  we  should  feel  ourselves  bound  to  recommend  the  cessation 
of  all  outdoor  relief  after  a certain  date.  But  we  think  that  this  course. 


^ Miss  Williams  and  Mr.  Jones’  Report  on  certain  Unions  in  England,  p.  115.  " Miss 

Williams  and  Mr.  Jones’  Report  on  London,  p.  48.  ® Mr.  Jones’  Report  on  Suffolk 

and  Cambridge,  p.  24.  Mr.  Jones’  Final  Report,  p.  19.  ^ Visits  : Urban,  96  ; 

Rural  97,  98,  100,  101,  102,  103,  104,  105. 
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though  it  might  be  preferable  to  continuing  the  present  system,  would 
be  attended  with  considerable  hardship,  that  it  would  give  rise  to  a 
feeling  of  harshness  and  injustice  on  the  part  of  those  who  could  not  be 
expected  to  understand  the  reasons  for  the  change,  and  moreover  that 
it  would  deprive  the  administrators  of  the  Poor  Law  of  a method  of 
assistance  which  may  be  turned  to  good  account  in  skilful  hands.  At 
present,  we  believe  that  out-relief  is  largely  instrumental  in  per- 
petuating pauperism ; but  we  believe  that  this  is  due  to  bad  adminis- 
tration, and,  while  we  do  not  disguise  the  fact  that  we  desire  by  the 
reforms  we  suggest  to  reduce  the  present  number  of  cases  by  a wiser 
discrimination,  we  hope  also  to  check  the  supply  of  future  pauperism 
by  a more  constructive  policy. 

293.  In  the  first  place,  we  think  that  in  every  case  there  should  be 
a complete  knowledge  of  the  facts,  and  the  assistance  given  should  be 
adequate  and  carefully  adapted  to  its  needs. 

We  mean  that  every  family  applying  should  be  looked  upon  as  unique, 
and  a serious  effort  made  to  remedy  the  distress  from  which  it  is  suffer- 
ing. We  recognise  that  in  order  to  do  this  adequately  it  will  be  neces- 
sary to  call  in  the  assistance  of  other  agencies,  spiritual,  moral,  and 
charitable,  but  we  regard  as  one  of  the  worst  features  of  the  present 
administration  its  almost  complete  lack  of  co-operation  with  other 
agencies,  and  hope  that  our  Report  may  lead  to  a great  change  in  this 
respect.  We  think  that,  when  application  is  made  for  relief,  the  ques- 
tion must  be  asked  in  limine : Is  this  a case  which  can  be  best  treated 
by  public  assistance  or  in  some  other  way,  and  by  some  other  agency  ? 
Assuming  it  to  be  a case  for  public  assistance  treatment,  we  must  ask 
what  is  the  best  method  of  treatment  ? And  if  outdoor  relief  is  thought 
to  be  the  best,  “ it  is  the  plain  duty  of  the  Guardians  to  take  precau- 
tions to  ensure  that  the  relief  is  adequate,  and  that  the  pauper  is  suffi- 
ciently fed,  clothed,  and  lodged.”  ^ If  this  principle  be  accepted  and 
acted  on,  it  will  involve  much  closer  supervision  of  cases  than  is  now 
common,  for  it  will  mean  frequent  visits  and  a thorough  knowledge  of 
all  the  circumstances  and  their  variations.  This  we  think  most  de- 
sirable, and  here  again,  we  hope  that  the  help  of  voluntary  agencies  will 
be  enlisted. 

294.  It  is  generally  assumed  that  cases  which  have  once  applied  to — - 
the  Poor  Law  for  relief  are  hopeless,”  and  that  the  only  use  to  which 
the  relief  can  be  put  is  to  enable  the  recipients  to  drag  on  a miserable 
existence  at  the  lowest  level.  That  there  are  many  such  cases  at  present 
we  are  painfully  aware,  but  we  consider  them  a legacy  from  a mistaken 
policy  in  the  past.  It  is  probable  that  many  of  them,  if  they  had  been 
wisely  dealt  with  in  the  earlier  days  of  their  distress,  might  have  been 
raised  into  a position  of  independence.  Miss  Harlock,  one  of  our  Special 
Investigators,  says : — 

“ I was  much  struck  with  the  hopeless  condition  of  some  of  the  cases  at  the  stage 
at  which  I visited  them.  With  these  an  earlier  common  sense  treatment  would 
have  prevented  the  development  of  destitution  (and  in  some  cases  of  degradation 
also)  to  its  present  acute  form.”^ 

295.  The  following  case,  described  by  Miss  Harlock,  will  illustrate 
what  we  mean  by  the  need  for  more  constructive  work  : — 

“ A further  reference  to  this  case-paper  will  show  that  even  in  this  Union,  where 
the  administration  is  unquestionably  able,  leakages  occur.  There  were  possibilities 

^ Davy,  2433.  ^ Report  of  an  Inquiry  in  Six  Unions  into  cases  of  Refusal  of 

Outdoor  Relief,  Miss  Harlock,  p.  37. 
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of  development  in  connection  with  this  family  which  were  not  taken.  James,  a 
lad  of  14,  was,  when  his  parents  first  applied  to  the  board,  allowed  to  remain  un- 
trained, and  now  at  the  age  of  24,  is  selling  fiowers  in  the  streets  instead  of  being 
employed  at  a good  trade.  The  relieving  officer  (November  3rd,  1903)  calls  the 
attention  of  the  Guardians  to  the  daughter,  Margaret,  a girl  of  19  (a  cripple),  and 
suggests  that  she  be  taught  some  occupation  by  which  she  can  earn  her  living,  but 
nothing  is  done,  and  we  now  find  her  sometimes  in  the  workhouse  and  sometimes 
living  with  her  mother  entirely  untrained  and  incapable  of  supporting  herself.  In 
all  probability  she  will  be  a source  of  expense  to  the  State  as  long  as  she  lives,  and 
her  happiness  in  life  will  be  curtailed  by  her  limitations.  Yet  when  she  first 
became  chargeable,  she  was  only  a child  of  11.”^ 

296.  Here,  as  also  in  the  two  following  cases  from  our  own  experience, 
the  relief  given  by  the  Guardians,  in  the  absence  of  any  constructive 
policy,  is  only  helping  to  perpetuate  pauperism. 

(1)  “A  baker’s  assistant  out  of  work  three  years  ; about  50  ; does  odd  jobs.  He 
and  the  woman  who  is  now  his  wife,  and  three  or  four  illegitimate  children,  were 
many  years  in  the  workhouse.  They  came  out  and  married  ; there  is  another 
child,  and  they  have  intermittent  relief  in  kind  only.  A miserable  home.” 

(2)  “ A bricklayer’s  labourer,  out  of  work  constantly  owing  to  quarrelsome 
temper.  Wife  was  born  and  bred  in  the  workhouse,  and  would  be  quite  content 
to  return  there.  Four  little  children,  and  a very  bare  home.  Relief  in  kind  only, 
no  food  unless  they  had  it.  Wife  says  she  would  gladly  emigrate.  Her  sister  and 
family  are  doing  very  well  in  Canada,  but  ‘ they  did  not  emigrate,  they  just  went.’ 
Relieving  officer  thinks  the  man’s  character  too  unsatisfactory.  This  family  seems 
condemned  to  hopeless  pauperism,  unless  the  guardians  adopt  some  different  policy, 
and  the  relieving  officer  says  he  has  several  others  like  it.”  ^ 

297.  We  fully  endorse  the  following  paragraph  in  which  Miss  Harlock 
summarises  the  impression  made  upon  her  by  her  inquiry  into  cases 
which  had  been  refused  outdoor  relief : — 

“ The  method  of  dealing  with  cases  should  be  much  more  elastic.  The  work- 
house  test  is  not  enough  (See  Case  No.  11).  There  are  many  cases  which  cannot  | 
suitably  be  met  either  by  the  grant  of  a workhouse  order  or  by  out-relief.  Some 
require  curative  treatment,  some  merely  sound  advice.  No  case  which  has  ever 
touched  the  Poor  Law  should  be  left  to  drift  unaided.  There  is  evidently  an 
urgent  need  for  some  organisation  which  would  deal  with  cases  where  the  offices 
of  a friend  are  required.  It  should  work  in  conjunction  with  the  Poor  Law 
officials,  who  would  hand  over  suitable  cases  to  its  care.  I have  come  across  cases, 
e.g.,  Nos.  4G,  48,  where  it  is  likely  that  if  a strong  and  wise  friend  could  be  found 
they  might  be  placed  upon  an  independent  economic  footing.  It  is  so  often  not 
only  financial  aid  that  is  needed,  but  friendship  and  advice.  It  is  sometimes  thought 
that  the  religious  and  charitable  agencies  provide  this,  but  in  only  one  case  have 
I discovered  any  attempt  on  the  part  of  such  agencies  to  build  up  the  economic 
independence  of  the  family.  The  need  for  effective  encouragement  of  thrift  in 
the  case  of  those  who  are  engaged  in  seasonal  trades  was  very  evident.  Cases  35 
and  36  illustrate  this.  The  men  earned  good  money  in  the  summer,  but  instead  of 
saving  a proportion  of  it  spent  it  all,  and  in  winter  they  had  nothing  to  fall 
back  upon.  The  mere  providing  of  facilities  for  saving  is  not  enough. 
There  should  be  persons  visiting  the  families  who  will  encourage  them  week 
by  week  during  the  summer  to  make  provision  for  the  period  of  seasonal  un- 
employment.” ^ 

298.  That  there  is  a large  scope  for  work  of  this  kind  is  suggested  by 
the  facts  brought  out  by  the  year’s  record  of  pauperism  which  has  been 
taken  by  the  Local  Government  Board  at  our  suggestion.  It  shows, 
amongst  other  things,  what  proportion  of  cases  are  permanent,  and  how 
many  are  recurrent  with  intervals  of  independence  : — 

“It  shows  that  274,607  persons,  or  16T  per  cent,  of  the  total  number,  were  re- 
lieved on  more  than  one  occasion  during  the  year.  Clearly  then,  the  previous 
period  of  relief  obtained  by  these  people  had  failed  to  exercise  any  curative  in- 

^ Report  of  an  Inquiry  in  Six  Unions  into  Cases  of  Refusal  of  Outdoor  Relief,  Miss 
Harlock,  p.  6.  Visits  : Urban,  84.  ® Report  of  an  Inquiry  in  Six  Unions  into  Cases 

of  Refusal  of  Outdoor  Relief,  Miss  Harlock,  p.  37. 
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flueiice,  and  they  returned  to  independent  life,  not  more,  but  in  all  probability, 
much  less,  fitted  for  maintaining  their  independence.  The  figures  show  that  there 
is  much  room  for  improvement  and  that  capable  administrators  can  find  ample 
scope  for  their  talent.”  ^ 

299.  Proposed  adoption  of  case-p^aper  ” system. — We  have  already- 
indicated  some  of  the  changes  which  we  consider  as  requisite  to  this 
improved  administration,  in  addition  to  the  fundamental  change  in  the 
constitution  of  the  Local  Authority.  Smaller  relieving  officers’  districts, 
more  highly  trained  officials,  greater  powers  of  dealing  with  extreme 
cases,  are  some  of  them.  To  these  we  must  now  add  another  method 
which  has  frequently  been  suggested  to  us  of  improving  the  work  of 
relief,  and  more  especially  of  out-relief,  i.e.,  the  adoption  of  what  is 
known  as  the  case-paper  system.^  Under  the  ordinary  system,  no  con- 
tinuous record  is  kept  of  an  applicant  and  his  family  ; at  every  applica- 
tion he  is  entered  afresh  in  the  application  and  report  book  of  the  re- 
lieving officer,  and,  where  this  book  is  not  indexed,  it  depends  entirely 
upon  the  memory  of  the  relieving  officer  how  much  of  the  applicant’s 
past  history  is  brought  before  the  Guardians.  When  a new  relieving 
officer  succeeds  to  the  work,  the  cases  to  him  are  all  new,  and  unless  he 
goes  through  the  application  and  report  books  of  his  predecessor  he  has 
no  means  of  tracing'  their  previous  history.  Under  the  case-paper 
system  every  application  is  recorded  on  the  same  set  of  papers,  which 
thus  constitute  a running  history  of  the  case ; every  set  of  case-papers 
is  indexed,  and  can  be  turned  up  by  anyone  who  is  dealing  with  the 
case ; into  whatever  institution  the  applicant  may  be  sent  his  history 
goes  with  him.  The  system  takes  some  trouble  to  start,  but  once 
initiated  it  is  generally  acknowledged  to  be  much  more  effective  and 
more  simple  than  the  old. 

300.  For  an  account  of  how  the  case-paper  system  was  introduced 
into  a Union,  and  of  the  saving  effected  by  it,  see  Appendix  XV.  (R) 
of  the  Appendix  to  the  First  Volume  of  Minutes  of  Evidence.  A 
specimen  case-paper  is  printed  in  the  Statistical  Appendix  (Part  XIX.), 
and  further  remarks  on  the  subject  will  be  found  in  Part  Vlll., 
Chapter  10. 

301.  Proposed  co-operation  between  Poor  Law  and  charity. — It 
will  be  seen  that  what  we  are  aiming  at  is,  instead  of  a system  of 
allowances,  granted  capriciously  and  irresponsibly  to  meet  a constantly-^ — 
increasing  demand,  to  substitute  a system  of  careful  and  varied 
assistance,  in  which  the  “ allowance  ” will  be  only  one  of  many  forms 
of  help,  and  which  will  be  directly  designed  to  raise  the  recipients,  or 
where  that  is  impossible  the  children  of  the  recipients,  to  a position 
of  independence.  And,  as  was  urged  in  1834,  and  again  in  1870,  so  we 
once  more  urge  the  need  of  co-operation  in  this  work  between  the  help 
which  is  paid  for  out  of  the  rates,  and  that  which  is  rendered  by 
voluntary  charitable  agencies.  On  these  lines  the  Charity  Organisation 
movement  has  worked  consistently,  and  the  present  moment  seems  to 
afford  a peculiarly  favourable  opportunity  for  securing  that  co-operation 
on  a wider  and  more  permanent  basis  than  has  hitherto  been  found 
possible.  One  of  the  most  striking  features  of  the  time  is  the  creation 

* Statistical  Appendix,  Part  IV.,  section  2,  par.  48.  ^ Fleming,  9507  ; Lockwood, 

13588-90  ; Briant,  14881,  14891  ;Thurnall,  15698-702  ; Morris,  16682-3  ; Peters,  20087-8  ; 
Dyson,  20254  ; British  Medical  Association,  39477-82  ; Dodd,  47190  (415)  ; Elms,  49887 
(14)  ; Heathcote,  70320  (21),  etc. 
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in  many  of  the  larger  towns  of  “ Guilds  of  Help,”  or  “ Civic  Societies,” 
which  have  their  origin  in  a very  general  conviction  that,  in  its  non- 
institutional  work,  the  Poor  Law  is  not  effective,  and  needs  to  be 
supplemented  by  some  other  agency.  The  feeling  seems  to  be  justified; 
and  it  is  a matter  for  earnest  consideration  how  far  the  forces  it  has 
set  in  motion  can  be  brought  into  line  with  Poor  Law  work,  and  made 
permanently  available  as  a regenerative  agency.  Experience  would 
seem  to  show  that,  unless  such  agencies  are  in  some  way  officially 
recognised,  and  given  a status  at  least  as  important  and  responsible  as 
that  of  the  Poor  Law  Authority,  it  is  useless  to  hope  for  a real  co- 
operation and  co-ordination  of  work.  In  Germany  the  voluntary 
workers  form  an  integral  part  of  the  official  system  of  relief ; and, 
though  it  may  not  be  possible  or  desirable  to  introduce  the  German 
system  in  its  entirety,  it  should  be  possible  to  bring  into  some  one 
scheme  of  service  the  official  system  and  the  large  resources  of  voluntary 
effort.  We  shall  make  recommendations  elsewhere  for  the  systematic 
co-operation  of  the  Local  Authorities  with  recognised  Voluntary  Aid 
Committees  in  the  care  and  treatment  of  cases  of  distress  whether 
these  are  being  supported  by  public  relief  or  public  assistance.  We  shall 
also  recommend  the  adoption  of  the  registration  of  cases,  whether  dealt 
with  by  the  Poor  Law  or  by  voluntary  agencies,  as  a necessary  part  of 
the  new  organisation  which  we  propose. 

302.  Some  such  co-operation  becomes  the  more  necessary  in  view  of 
the  limitations  at  present  imposed  by  law  upon  those  who  can  claim 
relief  from  a public  authority  administering  the  poor  rate.  They  must 
be  destitute  in  the  sense  defined  by  Mr.  Adrian : — 

“ Destitution  when  used  to  describe  the  condition  of  a person  as  a subject  for 
relief  implies  that  he  is  for  the  time  being  without  material  resources  ; (i.)  directly 
available  ; aiid  (ii.)  appropriate  for  satisfying  his  physical  needs  ; (a)  whether  actually 
existing  ; or  (b)  likely  to  arise  immediately.  By  physical  needs  in  this  definition  are 
meant  such  needs  as  must  be  satisfied  : (i.)  in  order  to  maintain  life  ; or  (ii.)  in  order 
to  obviate,  mitigate,  or  remove  causes  endangering  life  or  likely  to  endanger  life  or 
impair  health  or  bodily  fitness  for  self-support.”  ^ 

303.  Until  this  condition  is  reached  no  person  can  be  legally  helped 
out  of  the  poor  rate.  Thus,  much  of  the  preventive  work  of  arresting 
the  decline  of  persons  into  the  ranks  of  pauperism  is  outside  the  func- 
tions of  the  Poor  Law  Authority.  The  applicant  must  lack  some 
essential  of  life  before  he  can  be  assisted  out  of  public  funds.  We  do 
not  recommend  any  change  in  the  law  in  this  respect ; we  are  reluctant 
to  enlarge  the  scope  of  public  assistance  for  the  needy  in  such  a way 
as  to  lead  to  a sapping  of  the  spirit  of  self-maintenance.  But  the  fact 
that  the  public  authorities  are  precluded  from  helping  other  than 
destitute  cases  renders  it  the  more  imperative  that  the  large  charitable 
endowments  and  resources  in  the  country  should  be  organised  and  form,, 
with  the  social  workers  and  organisations  now  in  existence,  a first  line 
of  defence  against  impending  pauperism  or  incipient  indigence.  Such  an 
organisation  should  work  in  co-operation  with,  but  independently  of^ 
those  entrusted  with  public  funds  for  assistance.  The  two  should  be 
one  service  to  combat  a common  social  evil,  but  each  branch  should 
work  in  a separate  and  a distinct  sphere  of  action.  We  shall  expand 
this  idea  in  a subsequent  Chapter. 


^ Adrian,  973. 
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Summary  of  Recommendations  and  Suggestions  in  Chapter  6. 

(1)  There  should  he  one  uniform  Order  governing  outdoor  relief. 
(230.) 

(2)  It  should  he  a condition  of  out-relief  that  the  recipients  are 
living  respectahle  lives  in  decent  houses,  and  as  a step  toivards  this 
the  Public  Assistance  Authority^  should  proscribe  certain  areas 
where  the  conditions  of  living  are  had.  (268.) 

(3)  The  provision  which  obtains  in  London  that  it  is  the  duty  of  the 
relieving  officer  to  inform  the  Sanitary  Authority  of  overcroivded  and 
insanitary  premises,  should  he  extended  to  the  rest  of  the  country 
and  enforced,  and  the  Public  Assistance  Authority*  should  he 
required,  if  the  Sanitary  Authority  refuses  to  take  action,  to  report 
the  fact  to  the  Local  Government  Board.  (268.) 

(4)  Poiuer  should  he  given  to  the  Public  Assistance  Authority,* 
under  due  precautions,  to  remove  p)ersons  living  in  a state  of  neglect  — 
to  an  institution.  (270.) 

(5)  Every  case  of  out-relief  to  widoivs  should  have  special  and 
individual  attention.  (285.) 

(6)  Outdoor  relief  should  not,  except  in  sjwcial  cases,  he  granted  to 
any  tvoman  deserted  by  her  husband  during  the  first  twelve  months 
after  desertion.  (286.) 

(7)  In  every  case  of  outdoor  relief  there  should  he  a complete 

knowledge  of  the  facts,  and  the  assistance  given  should  he  adequate 
and  carefully  adapted  to  its  needs.  (293.) 

(8)  The  case-paper  system  should  he  universally  adopted.  (299.) 

(9)  There  should  he  systematic  co-operation  between  the  Public 
Assistance  Authorities*  and  recognised  Voluntary  Aid  Committees 
in  the  care  and  treatment  of  cases  of  distress.  (301.) 

* i.e.  the  Relief  Authority  of  the  future. 
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304.  Modern  groivth  of  the  of  regarding  the  aged  as  a 

separate  class. — The  practice  of  considering  the  aged  as  a class  by 
themselves  for  purposes  of  relief  is  one  of  modern  growth.  Throughout 
the  history  of  the  Poor  Law  we  find  old  age  regarded  as  one  form  of 
impotency ; the  distinetion  lay  between  the  poor  and  impotent,  on  the 
one  hand,  and  the  able-bodied  on  the  other.  Sometimes  the  impotent 
and  aged  are  mentioned  together,  but  always  as  forming  one  class,  to  be 
dealt  with  in  one  and  the  same  way. 

305.  The  Royal  Gommission  of  1832  accept  the  same  classification,  and 
out-relief  to  the  sick,  the  aged,  and  the  infirm  is  dealt  with  in  one  short 
section  entitled  “ Outdoor  Relief  of  the  Impotent.”  Their  view  was 
that  relief  to  this  class  was  subject  to  comparatively  little  abuse  — 

“ . . . No  use  can  be  made  of  the  labour  of  the  aged  and  sick,  and  there  is  little 
room  for  jobbing  if  their  pensions  are  paid  in  money.  Accordingly,  we  find  that  even 
in  places  distinguished  in  general  by  the  most  wanton  parochial  profusion,  the  allow- 
ances to  the  aged  and  infirm  are  moderate.”  ^ 

306.  With  the  development  of  medical  relief,  a distinct  class  has 
gradually  been  formed  of  those  amenable  to  medical  treatment,  excluding 
those  whose  “ impotency”  whether  due  to  age  or  to  other  causes  is  irre- 
mediable. For  these,  the  aged  and  “ impotent  in  very  deed,”  differential 
treatment  has  long  been  an  implicit  principle  in  Poor  Law  administra- 
tion. The  Royal  Commission  of  1832  considered  that  for  them  the  work- 
house  should  be  a place  where  “ the  old  might  enjoy  their  indulgences 
without  torment  from  the  boisterous”  ; ^ and  in  the  Continuance  Report 
of  1840  the  aged  are  expressly  exempted  from  the  restrictions  therein 

. placed  upon  outdoor  relief.  It  is  there  stated  : — 

“We  do  not  require  aged  and  infirm  paupers  to  be  relieved  only  in  the  workhouse  ; ” 
and  this  exemption  by  the  Central  Authority  has  been  maintained  down 
to  the  present  day. 

307.  Favourable  discrimination  as  regards  the  aged. — Except  when 
the  question  is  raised  of  subsidiary  earnings  we  find  singularly  few 
references  to  the  aged  on  the  part  of  the  Central  Authority  until  we 
reach  the  last  twenty  years.  Practically,  it  was  left  entirely  to  the  dis- 
cretion of  the  Local  Authority  to  determine  the  form  and  amount  of 
relief  to  be  granted  ; and  the  Local  Authority  has  nearly  always  accorded 
a different  treatment  to  the  impotent  from  that  given  to  the  able-bodied. 
Even  those  Boards  which  have  aimed  at  the  abolition  of  out-relief  have 
done  so  with  no  idea  that  the  aged  should  be  forced  into  the  workhouse, 
but  rather  as  holding  that  their  differential  treatment  would  be  best 

^ achieved  outside  the  Poor  Law  altogether,  and  by  more  appropriate 
agencies. 

308.  Within  the  workhouse,  again,  there  has  always  been  the  possi- 
bility of  granting  at  least  a more  generous  diet  to  the  aged.  In  1836 
the  Commissioners  published  a set  of  dietaries,  which,  according  to 
Mr.  Davy  : — 

“ Are  very  important  from  this  point  of  view,  that  they  are  the  first  indication  of 
the  workhouse  classification.  In  the  dietaries  for  able-bodied  men  and  women  there 

‘ Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  pp.  42-3.  Ibid.,  p.  307. 
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is  this  footnote,  which  has  had  a very  wide-reaching  etfect  on  the  whole  indoor 
administration  of  our  Poor  Law  : ‘ Old  people  of  sixty  years  and  upwards  may  be 
allowed  something  extra.’  ” ^ 

But  a difference  of  diet  has  been  the  least  of  the  “indulgences”  allowed 
to  the  aged,  and  the  attempt  has  generally  been  made,  though  not  always 
very  successfully,  to  render  their  life  in  the  workhouse  preferable  to 
that  of  the  able-bodied.  Latterly,  there  has  been  a continual  and  in- 
creasing pressure  from  the  Local  Government  Board  on  Local  Authorities 
to  carry  out  this  policy. 

“For  instance,  in  1885  there  was,”  says  Mr.  Davy,  “a  Circular  as  to  married 
couples  in  workhouses,  pointing  out  to  the  Guardians  what  the  law  was.  I need  not 
remind  the  Commission  that  the  law  is  that  if  both  husband  and  wife  are  above 
sixty  years  of  age  they  have  a right  to  live  with  one  another,  and  that  if  one  is  above 
sixty  they  may  live  together  with  the  permission  of  the  Guardians.  In  1891  there 
was  a Circular  addressed  to  the  General  Inspectors  as  to  the  supply  of  books  in 
workhouses,  and  of  toys  for  the  children.  In  1892  there  was  an  Order  permitting  the 
Guardians  to  give  the  inmates  of  workhouses  tobacco  and  snuff.  In  1893  there  was 
a very  important  Order  which  authorised  the  appointment  of  Ladies’  Visiting  Com- 
mittees, and  which  gave  the  right  of  visiting  the  workhouses  to  every  individual 
Guardian,  In  1894  there  was  an  Order  which  allowed  the  Guardians  to  give  dry  tea, 
sugar,  and  milk  to  the  womelf,  so  that  they  might  make  their  own  tea.  In  1896 
there  was  a further  Circular  as  to  the  classification  of  inmates.  In  1897  came 
perhaps  the  most  important  Order  of  all,  the  Nursing  Order.  In  1900  there  was  a 
new  dietary  Order  ; I do  not  know  whether  I should  class  that  with  the  other  Orders 
as  making  a change  for  the  better  in  the  conditions  of  workhouse  life.  I rather 
prefer  to  look  upon  that  Order  as  one  of  decentralisation  and  simplification,  but  I 
may  as  well  include  it  in  my  list.  Then,  lastly,  came  the  Circular  of  August,  1900, 
as  to  the  treatment  of  the  aged  deserving  poor,  as  they  called  them.  You  will  notice 
how  very  rapidly  all  these  Orders  have  come  one  after  the  other  since  the  year  1890  ; 
that  year  forms  a sort  of  epoch  in  Poor  Law  administration.  The  effect  will  have  to 
be  tested  by  statistics.”  ^ 

309.  Effect  of  old-age  jjension  question  on  the  treatment  of  the  aged. 
— Since  1890,  the  treatment  of  the  aged  has  undoubtedly  been  greatly 
affected  by  the  movement  in  favour  of  old-age  pensions.  Although  that 
movement  has  been  entirely  for  differential  treatment  outside  the  Poor 
Law,  its  most  marked  effect  has  been  to  increase  and  emphasise  their 
differential  treatment  within  the  Poor  Law.  In  1893  a Royal  Commis- 
sion was  appointed,  of  which  Lord  Aberdare  was  Chairman  : — 

“ To  consider  whether  any  alterations  in  the  system  of  Poor  Law  relief  are  de- 
sirable in  the  case  of  persons  whose  destitution  is  occasioned  by  incapacity  for  work, 
resulting  from  old  age,  or  whether  assistance  could  otherwise  be  afforded  in  those 
cases.”  ^ 

It  is  noteworthy  that  in  this  reference  the  inquiry  is  limited  to  the 
destitute,  and  the  question  of  “ desert”  is  not  raised.  Desert  was,  how- 
ever, made  the  main  feature  of  the  recommendations  of  the  Commission. 
The  summary  of  their  Majority  Report  states  that  no  fundamental 
alterations  are  needed  in  the  existing  system  of  Poor  Law  Relief,  as 
affecting  the  aged,  but  that : — 

“ ...  we  are  convinced  that  there  is  a strong  feeling  that  in  the  administration  of 
relief  there  should  be  greater  discrimination  between  the  respectable  aged  who 
become  destitute  and  those  whose  destitution  is  distinctly  the  consequence  of  their 
own  misconduct  ; and  we  recommend  that  boards  of  guardians,  in  dealing  with 
applications  for  relief,  should  inquire  with  special  care  into  the  antecedents  of  desti- 
tute persons  whose  physical  faculties  have  failed  by  reason  of  age  and  infirmity  ; and 
that  outdoor  relief  should  in  such  cases  be  given  to  those  who  are  shown  to  have  - 
been  of  good  character,  thrifty  according  to  their  opportunities,  and  generally 
independent  in  early  life,  and  w^ho  are  not  living  under  conditions  of  health  or 

^ Davy,  2571.  ^ Ihid.^  2310.  ® Report  of  Royal  Commission  on  Aged  Poor  [C.  7684], 
1895,  p.  iv. 
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surrounding  circumstances  which  make  it  evident  that  the  relief  given  should  be 
indoor  relief.”  ^ 

810.  The  great  difficulty  attaching  to  such  an  inquiry  into  character 
“ which  . . . could  never  he  conclusively  conducted,  except  on  oath 
and  by  judicial  procedure,”  was  pointed  out  in  a separate  memorandum 
by  one  of  the  signatories ; nevertheless,  it  was  this  recommendation 
which  has  had  most  effect  upon  subsequent  administration.  With  regard 
to  classification  within  the  workhouse,  the  Commission  did  not  recom- 
mend any  fresh  Regulations,  being  aware  of  the  difficulties  pertaining 
to  the  question  of  classification  by  past  character,  and  the  greater 
importance  for  practical  purposes  of  present  behaviour.^  Another  re- 
commendation which  had  some,  but  neither  great  nor  lasting  effect  upon 
administration  was  : — 

“ That  where  outdoor  relief  is  given  the  amount  should  be  adequate  to  meet 
fully  the  extent  of  the  destitution,  and  that  proper  investigation  and  supervision 
should  be  ensured  in  all  cases  in  which  application  is  made  for  relief.”  ^ 

811.  Finally,  the  majority  report  that  they  have  carefully  examined 
the  various  schemes  for  State  assistance  to  the  aged  which  have  been 
submitted,  but  are  unable  to  recommend  the  adoption  of  any  of  them.^ 

“ Having  regard,  however,”  they  continue,  “ to  the  widespread  expectation,  in 
and  out  of  Parliament,  that  some  provision  other  than  that  made  by  the  Poor  Law 
should  be  devised  for  the  assistance  in  old  age  of  those  among  the  poor  who  have 
led  respectable  and  industrious  lives,  we  do  not  desire  that  our  inquiry  should 
preclude  the  future  consideration  of  any  plan  which  may  hereafter  be  proposed 
and  be  free  from  the  objections  which  have  prevented  the  adoption  of  the  schemes 
submitted  to  us.”  ^ 

A minority  disagree  on  the  ground  that  the  recommendations  of  the 
majority  are  inadequate,  and  recommend  that  a further  inquiry  by  a 
better-constituted  Commission  should  be  undertaken  at  once."^ 

312.  The  immediate  effect  of  this  Report  was  that  in  1896,  the  year 
after  its  publication,  the  Local  Government  Board  issued  two  Circulars, 
in  one  of  which  attention  was  called  to  the  views  of  the  Commission 
with  regard  to  outdoor  relief,  and  the  Guardians  were  pressed  to  appoint 
an  adequate  number  of  relieving  officers  ; whilst  the  other  urged  better 
classification  in  the  workhouse.  Three  points  upon  which  this  Report 
laid  stress  may  be  repeated  here  : — 

(i.)  “ The  view  often  held  that  the  aged  labourer  has  in  general  only  the  work- 
house  before  him  in  which  to  end  his  days  has  been  shown  to  be  erroneous.”  ® 

(ii.)  “We  have  seen  that  the  complaint  often  made  of  the  compulsory  separation 
of  old  couples  is  without  foundation,  and  that  aged  married  couples  have  a right  to 
live  together  if  they  wish.”  ^ 

(iii.)  “ That  the  number  of  aged  poor  who  seek  public  relief,  while  still  very  large, 
has  much  lessened  in  proportion  in  the  last  thirty  years,  although  the  rate  of 
•decrease  has  greatly  diminished  in  the  last  decade.” 

313.  In  1896,  the  suggestion  of  the  minority  of  the  Royal  Commission 
was  carried  out  by  the  appointment  by  the  Lords  of  the  Treasury  of 
the  Committee  known  as  Lord  Rothschild’s  Committee  on  Old-Age 
Pensions.  The  reference  is  interesting  as  showing  what  importance  was 

-still  attached  to  preserving  the  independence  of  the  working  class. 
The  Committee  was  instructed  ; — • 

“ To  consider  any  schemes  that  may  be  submitted  to  them  for  encouraging  the 
industrial  population,  by  State  aid  or  otherwise,  to  make  provision  for  old  age  ; 
and  to  report  whether  they  can  recommend  the  adoption  of  any  proposals  of  the 

^ Report  of  Royal  Commission  on  the  Aged  Poor  [Cd.  7684],  1895,  pp.  Ixxxiii-iv. 
^ Ibid.,  p.  xc.  ^ Ibid.,  pp.  \xxxiy-y.  ^ Ibid.,  p.  xxxiy.  ^ pp.  Ixxxvi-yii. 

® /5iVZ.,  p.  Ixxxvii.  ^ p.  Ixxxiv.  ^ Ibid.,  p.  Ixxxiii.  ^ Ibid.,  p.  Ixxxy.  Ibid., 
p.  Ixxxvii. 
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kind,  either  based  upon,  or  independent  of,  such  schemes  ; with  special  regard,  in 
the  case  of  any  proposals  of  which  they  may  approve,  to  their  cost  and  probable 
financial  results  to  the  Exchequer,  and  to  local  rates  • their  effect  in  promoting 
habits  of  thrift  and  self-reliance  ; their  influence  on  the  prosperity  of  the  Friendly 
Societies  ; and  the  possibility  of  securing  the  co-operation  of  these  institutions  in 
their  practical  working.”  ^ 

314.  The  Committee  considered  that  by  the  terms  of  this  reference 
they  were  precluded  from  considering  either  compulsory  or  non-con- 

— tributory  schemes,  and  devoted  themselves,  therefore,  to  schemes  pro- 
viding special  facilities  and  encouragement  to  voluntary  insurance 
against  old  age,  with  material  assistance  from  the  State. ^ Considerable 
stress  has  been  laid  upon  the  financial  nature  of  this  inquiry ; but 
^..although  the  Committee  were  largely  concerned  with  the  question  of 
finance,  they  did  not  regard  that  as  the  sole  or  most  important 
aspect  ; — 

“ Of  the  questions  raised  by  the  proposal  to  establish  a State-aided  pension 
-system,  that  of  its  cost  and  administration  is  not  the  most  serious.  We  do  not 
question  that  the  State  could  bear  the  necessary  additional  burthen  if  the  welfare 
'K)f  the  community  really  demanded  it.  But  would  such  a pension  system  encourage 
thrift  in  the  working-classes  ? Would  it  not  affect  the  question  of  wages,  and  hand 
over  to  the  employer  rather  than  to  the  employed  the  benefit  of  the  State  contribu- 
tion? Would  the  receipt  of  State  aid  be  free  from  that  taint  of  pauperism  which 
makes  Poor  Law  relief  bitter  to  the  self-respect  and  independence  of  the  best  of 
d;he  working-classes  ? ” ^ 

Their  answer  to  the  last  question  is  one  which  must  always  hold  true, 
and  needs  to  be  constantly  emphasised  : 

^ “ Any  discredit  must  depend,  not  on  the  form  in  which  the  relief  is  received,  but  ^ 

^on  the  causes  which  have  led  to  it.”  ■* 

315.  The  conclusion  come  to  by  the  Committee  was  a negative  one  ; — 

“ It  is  only  very  slowly,  and  with  very  great  reluctance,  that  we  have  been  forced 

to  the  conclusion  that  none  of  the  schemes  submitted  to  us  would  attain  the 
objects  which  the  Government  had  in  view,  and  that  we  ourselves  are  unable,  after 
repeated  attempts,  to  devise  any  proposal  free  from  grave  inherent  disadvan- 
tages.” ® 

They  add  : — 

“ One  consideration  which  the  course  of  our  inquiry  has  strongly  impressed  upon 
us.  It  is  that  a large  and  constantly  increasing  number  of  the  industrial  population 
of  this  country  do,  already,  by  prudence,  self-reliance,  and  self-denial  make  their 
old  age  independent  and  respected.”  ® 

316.  This  Report  was  issued  in  1898,  and  in  1899  a Committee  was 
appointed  by  the  House  of  Commons  to  report  on  a Bill  for  the  intro- 
duction of  cottage  homes  for  the  aged.  This  Committee  reported  in 
the  same  sense  as  the  Royal  Commission,  though  pressing  leniency  of 

-administration  still  further,  but  rejected  the  actual  proposals  of  the 
Bill.'^  This  was  followed  in  the  same  year  by  the  Select  Committee  on 
the  “ Aged  Deserving  Poor,”  appointed  : 

“ To  consider  and  report  upon  the  best  means  of  improving  the  condition  of  the 
aged  deserving  poor,  and  for  providing  for  those  of  them  who  are  helpless  and 
infirm  ; and  to  inquire  whether  any  of  the  Bills  dealing  with  old-age  pensions,  and 
submitted  to  Parliament  during  the  present  session,  can  with  advantage  be  adopted,, 
either  with  or  without  amendment.”® 

— 317.  Seven  Bills  were  submitted  to  the  Committee,  which  decided, 
instead  of  adopting  any  of  them,  to  formulate  “ the  general  principles 
upon  which  any  measure  dealing  with  the  question  might  be  framed.”  ^ 
These  principles  included  non-receipt  of  poor  relief  (other  than  medical) 

^Report  of  Committee  on  Old-Age  Pensions  [Cd.  8911],  1898,  p.  iii.  pp.  2-3. 

® Ibid,  pp.  14-15.  ^ Ibid.,  p.  15.  “ Ibid.,  p.  16  (69).  « Ibid.,  p.  16  (70).  ' Davy,  3331-2. 

® Report  of  Select  Committee  on  Aged  and  Deserving  Poor,  H.C.  296,  1899,  p.  ii. 

^ Ibid.,  p.  v.,  par.  18. 
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during  twenty  years,  and  the  endeavour  on  the  part  of  the  applicant  to 
make  provision  for  himself  and  those  immediately  dependent  on  himd 
The  Committee  also  considered  that  there  should  be  improved  poor 
relief,  as  well  as  old-age  pensions,  and  endorsed  the  recommendations 
of  the  Cottage  Homes  Committee.^ 

318.  This  Select  Committee  was  appointed  in  April,  1899  ; it  reported 
in  July  of  the  same  year;  and  in  August,  a Departmental  Committee 
was  appointed  to  report  on  the  financial  aspects  of  their  proposals. 
This  Committee  work  out,  with  great  elaboration,  estimates  of  the  cost 
of  the  scheme  at  different  ages.  They  make  no  recommendation,  but 
end  by  pointing  out — 

“ Some  of  the  incalculable,  but,  in  our  opinion,  certain,  results  of  the  establish- 
mejit  of  a pension  scheme,  which  would  all  tend  either  to  bring  down^  to  the 
pensionable  level  those  who  are  now  above  it,  or  to  raise  up  to  it  those  who  are 
now  below  it,  and  would  thus  swell  the  pensionable  list  from  above,  as  well  as  from 
below.”  ^ 

319.  In  1900,  the  Local  Government  Board  issued  a Circular  explaining 
’-that:  “ This  moment  is  not  propitious  for  legislation,”  but  urging  that 

Poor  Law  administration  should  be  modified  in  the  direction  suggested 
by  the  various  reports  alluded  to  : — 

‘‘With  regard  to  the  treatment  of  the  aged  deserving  poor,  it  has  been  felt  that 
persons  who  have  habitually  led  decent  and  deserving  lives  should,  if  they  require 
relief  in  their  old  age,  receive  different  treatment  from  those  whose  previous  habits 
and  character  have  been  unsatisfactory,  and  who  have  failed  to  exercise  thrift  in 
the  bringing  up  of  their  families  or  otherwise.  The  Board  consider  that  aged 
deserving  persons  should  not  be  urged  to  enter  the  workhouse  at  all  unless  there  is 
some  cause  which  renders  such  a course  necessary,  such  as  infirmity  of  mind  or 
^ body,  the  absence  of  house  accommodation  or  of  a suitable  person  to  care  for  them, 
or  some  similar  cause,  but  that  they  should  be  relieved  by  having  adequate  outdoor 
relief  granted  to  them.  The  Board  are  happy  to  think  that  it  is  commonly  the 
practice  of  boards  of  guardians  to  grant  outdoor  relief  in  such  cases,  but  they  are 
afraid  that  too  frequently  such  relief  is  not  adequate  in  amount.  They  are  desirous 
of  pressing  upon  the  guardians  that  such  relief  should,  when  granted,  be  always 
adequate.” 

320.  The  Circular  concludes  by  recommending  that  the  Guardians 
should  form  a special  class  of  inmates  of  the  workhouse  of  sixty-five 
years  of  age  and  upwards  with  regard  to  whom  the  Guardians,  after 
due  inquiries,  have  satisfied  themselves  that  by  reason  of  their  moral 
character,  or  behaviour,  or  previous  habits,  they  are  sufficiently 
deserving  to  be  members  of  the  class.  As  regards  the  members  of  this 
class  one  of  the  recommendations  was  : — 

“ That  considerably  increased  liberty  should  be  granted  to  them,  and  greater 
facilities  for  being  visited  by  their  friends.”  ® 

Of  this  Circular  Mr.  Davy  says 

“ That  is  a Circular  v/hich,  I submit  to  the  Commission,  is  a necessary  corollary 
to  the  reports  which  have  been  made  to  the  House  of  Commons  and  to  the 
Government  by  the  Commission  of  1895  and  by  the  Committee  of  1899.”  ® 

321.  In  the  movement  so  far,  there  are  two  points  to  be  specially 
noted.  The  one  is  the  introduction  of  a character  test  as  determining 
the  kind  of  relief  to  be  given  ; the  other,  that  the  question  of  impotency 
and  destitution  has  dropped  out,  and  attention  is  concentrated  on  length 

'^f  years  in  combination  with  desert. 

^ Report  of  Select  Committee  on  Aged  and  Deserving  Poor,  H.C.  296,  1899,  p.  ix,, 
par.  56.  ‘^Ibid.  p.  viii.,  pars.  44-5  and  p.  x.,  par.  63.  ® Report  of  Departmental  Com- 

mittee on  Financial  Aspects  of  Proposals  of  IJouse  of  Commons  Committee  of  1899 
as  regards  the  Aged  Deserving  Poor  [Cd.  67],  1900,  p.  xlix.,  par.  163.  •‘Thirtieth 
Annual  Report,  Local  Government  Board  [Cd.  746],  1901,  App.  A,  pp.  18-19.  * Ibid., 

p.l9  (5).  Davy,  3344. 
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322.  In  1903  a Bill  was  introduced  into  Parliament 

“ To  provide  pensions. for  the  aged  deserving  poor,  through  the  existing  machinery 
of  the  Poor  Law  administration,  by  empowering  the  pensions  committee  of  the 
guardians,  with  the  help  of  Parliament,  to  grant  pensions  which  shall  not  involve 
any  electoral  disability,  nor  convey  the  reproach  of  pauperism.” 

323.  A Committee  was  appointed  to  report  upon  this  Bill ; they 
approved  of  it  as  a basis  for  legislation,  but  made  several  suggestions. 
One  of  these  is  that  it  would  not.  seem 

“ fair  or  reasonable  to  leave  to  an  elected  body  the  duty  of  deciding  upon  the 
merits  of  large  numbers  of  its  constituents.” 

Another  interesting  feature  of  the  Report  is  the  attention  given  to 
inquiry  into  the  number  of  inmates  of  workhouses  likely  to  benefit. 
It  expresses  the  opinion  ; — 

. “ That  the  reduction  on  Poor  Law  expenditure  will  be  considerably  less  than  has 

often  been  represented,  inasmuch  as  the  proportion  of  the  aged  poor  who  are  now, 
— or  may  in  future  be,  in  the  workhouses,  who  could  with  advantage  to  themselves 
live  outside  with  the  help  of  a pension,  will  probably  be  found  to  be  very  small.” 


324.  The  final  step  in  the  movement  consists  of  the  Act  passed  in 
1908,  and  entitled  simply  : “ An  Act  to  provide  for  Old-Age  Pensions.” 

In  this  Act,  age,  residence  for  twenty  years  in  the  United  Kingdom, 
and  limitation  of  yearly  means  are  practically  the  sole  qualifications 
prescribed,  and  the  difficult  question  of  desert  is  met  by  specifying 
definite  disqualifications.  Destitution  is  not  to  be  a condition  of  the 
pension,  and  its  amount  is  regulated  by  the  amount  of  income.  Persons 
whilst  in  receipt  of  relief  (except  in  certain  forms),  and  until  the  end 
of  1910,  persons  who  have  received  any  such  relief  since  January  1st, 
1908,  or  who  hereafter  receive  it,  are  disqualified.  The  question  of 
impotency  is  not  raised,  though  it  may  fairly  be  said  that  the  advanced 
age — seventy — at  which  the  pension  is  to  be  due,  implies  impotency  oll-. 
the  part  of  the  recipient.  The  case  of  those,  however,  who  may  be 
incapacitated  long  before  reaching  that  age,  is  not  met. 

325.  The  movement  for  old-age  pensions  has  had,  directly  and  in- 
directly, so  much  influence  upon  Poor  Law  administration  that  it  has  ^ 
been  necessary  to  refer  to  it  in  some  detail.  We  may  summarise  that 
influence  by  saying  that  the  general  tendency  has  been  to  concentrate 
attention  upon  the  question  of  age,  to  throw  into  the  background  the 
questions  of  destitution  and  impotence  (or  disability),  and  to  urge  upon”” 
administrators  the  attempt  to  classify  upon  a basis  of  merit.  In  the 
description  of  the  present  condition  of  the  aged  under  the  Poor  Law  to 
which  we  shall  now  proceed,  it  will  be  seen  that  these  considerations 
have  led  to  very  different  results  in  different  places  according  to  the 
weight  attached  to  them,  or  the  interpretation  put  upon  them,  by 
different  Boards  of  Guardians. 

326.  Imi^roved  treatment  of  the  aged  in  workhouses. — Taking  first 
the  condition  of  the  aged  in  the  workhouses  we  find  that  Boards  of 
Guardians  have  shown  considerable  activity  in  carrying  out  the  sugges-^ 
tions  made  to  them,  and  in  making  experiments  in  classification.  We 
ourselves  have  seen  a great  variety  of  these  experiments  ; the  separation 
of  the  aged  from  the  able-bodied  and  imbeciles  in  different  wards  of  the 
same  workhouse,  or  in  separate  workhouses,  their  classification  into 
two,  three,  or  four  grades  of  more  or  less  deserving,  and  the  provision 
of  cottage  homes  within  the  workhouse  grounds  or  as  separate  institu- 
tions. On  the  whole,  we  have  found  that  the  comfort  of  the  old  people. 


1 8 Edw.  VIL,  Cap.  40. 
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depends  largely  upon  the  system  adopted,  but  quite  as  much  on  the 
kindliness  and  consideration  of  the  officers  in  charge.  The  following 
instances  from  among  our  visits  may  illustrate  this  point : — 

(1)  “ In  addition  to  the  general  air  of  cleanliness  that  pervades  the  workhouse 
the  outstanding  feature  is  the  classification  of  the  aged  inmates  according  to 
character,  each  class  having  separate  accommodation  and  being  entirely  separated 
from  the  others.  The  accommodation  for  the  first  and  highest  class  provides  for 
twenty-eight  men  and  twenty-four  women.  Both  the  men  and  women  have  two 
dormitories  and  two  sitting-rooms,  the  latter  having  linoleum  or  a canvas  covering 
on  the  floor,  and  being  furnished  with  arm  chairs,  rocking  chairs,  tables  and  couches. 
Meals  are  served  in  the  sitting-room  that  appears  to  be  in  daily  use  (the  other  being 
reserved  for  Sundays  and  for  receiving  friends).  As  regards  food,  the  inmates  get 
a loaf  and  a pot  of  jam  for  the  cupboard  (whenever  they  require  them).  They  are 
also  allowed  a cheap  and  wholesome  currant  cake  to  their  tea.  The  inmates  may, 
with  consent  of  the  master,  go  out  any  day  after  ‘ the  performance  of  their  small 

' duties.’  Friends,  likewise,  are  admitted  on  any  evening.  The  qualifications  neces- 
sary to  obtain  these  privileges  are  good  character,  twenty  years’  residence  within 
*^the  union  area,  freedom  from  connection  with  any  crime  and  not  having  previously 
received  relief  within  the  period  named.  The  accommodation  for  the  second  or 
middle  class  providing  for  thirty-six  males  and  thirty-six  females. is  not  quite  so 
luxurious  as  that  provided  for  the  first-class  inmates  ; nor  have  they  the  same 
privileges.  They  have  their  meals  in  their  sitting-rooms,  but  no  jam.  Their  leave 
of  absence  is  only  one  half-day  a week.  The  qualifications  for 'admission  to  the 
second  class  are  ten  years’  residence  and  a slightly  less  unblemished  character  than 
that  necessary  for  the  first  class.  The  rooms  of  the  first  and  second  classes  are 
pleasantly  situated,  fronting  the  north  and  south  quadrangles,  which  are  laid  out 
with  ornamental  flower  beds,  etc.  Here  the  inmates  can  take  exercise  or  sit  when 
the  weather  is  fine.  Misbehaviour  on  the  part  of  an  inmate  in  the  first  or  second 
class  is  punished  by  reduction  of  class,  and  this  is  found  to  be  a very  effective 
method  of  enforcing  discipline.  Third  Class. — No  special  accommodation  is  granted 
for  this  third  class,  which  is  provided  for  in  the  general  day  rooms  of  the  workhouse. 
Meals  are  partaken  of  in  the  general  dining  hall,  and  leave  is  allowed  one  half-day 
per  fortnight.”  ^ 

(2)  “ I think  most  of  the  people  looked  even  more  dejected  than  usual : hardly 
one  seemed  to  have  enough  spirit  to  speak  when  spoken  to.  There  are  some 
married  couples’  quarters  which  are  never  fully-occupied  ; I am  not  surprised,  as 
they  are  the  very  worst  I have  ever  seen,  and  are  really  only  an  apology  for 
supplying  a need.  There  is  also  a scheme  for  classifying  women.  The  basis  for 
classification  is  previous  character.  Out  of  forty  women,  only  two  can  be  found 
who  come  up  to  the  required  standard,  and  so  two  old  women  each  occupy  a big 
room  with  five  beds,  and  a plentiful  supply  of  texts,  etc.  There  is  also  a similar 
scheme  for  men,  but  I must  confess  I did  not  realise  much  difference  in  the  rooms 
occupied.  There  is  no  privacy  anywhere,  however  good  a person  may  have  been, 
and  here  again  it  seems  to  me  it  is  only  the  letter  and  not  the  spirit  of  classification 
which  has  been  followed.”  ^ 

(3)  “I  saw  the  women’s  day  wards  in  the  workhouse.  They  are  old,  but  bright 
and  fairly  comfortable.  I was  struck  by  the  pleasant  relations  between  the  inmates 
and  the  matron,  an  exceptionally  pleasant  woman.  I also  saw  four  cottages  built 
for  married  couples.  There  is  no  demand  for  these,  one  is  occupied,  one  is  empty, 
and  the  others  converted  into  the  female  tramp  wards.’’ ^ 

(4)  “The  Homes  for  the  Aged  and  Deserving  poor  were  erected  to  comply  with 
the  urgent  recommendations  of  Mr.  Chaplin’s  Circular.  They  may  be  described  as 
adequately  supported  almshouses,  under  disciplinary  conditions,  such  as  obtain  and 
are  enforced  among  the  passengers  of  a mail  steamer.  The  swing  gate  of  the  institu- 
tion is  always  open.  The  inmates  go  out  when  they  please,  but  we  understood  that 
they  seldom  go  beyond  the  garden  : they  prefer  that  their  friends  should  come  and 
see  them  and,  we  were  told,  not  a few  look  in  for  a ‘ cup  of  tea.’  ’’  ^ 

(5)  “The  building  includes  a number  of  cottage  homes  for  aged  couples.  They 
were  quite  simple  in  character,  but  bright,  and  the  inmates  seemed  very  happy. 
The  meals  are  served  to  them  in  their  own  rooms,  and  they  make  their  own  tea.”  ^ 

(G)  “A  street  of  four  cottages  with  gardens  has  been  bought  for  £1,200,  and 
converted  by  inmates’  labour  into  cottage  homes  for  four  married  couples,  and 
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thirty-two  old  men  of  good  character  ; the  cost  thus  being  £30  a head.  The 
inmates  of  these  homes  seemed  very  happy,  and  we  understood  were  free  from 
all  the  more  irksome  regulations  of  workhouse  life.”  ^ 

327.  Character  classification  of  luorkhouse  inmates  at  Sheffield. — 
At  Sheffield  there  is  an  elaborate  classification  into  four  classes  ; and 
it  is  noticeable  that  here,  as  in  some  other  cases,  in  constituting  the 
highest  class,  recourse  is  had  to  length  of  residence  without  relief. 
It  is  clear  that  there  must  always  be  great  difficulty  in  a classification 
based  upon  such  an  indeterminate  factor  as  general  merit,  and  the 
introduction  of  a measurable  quantity,  such  as  age  or  length  of  resi- 
dence without  relief,  greatly  simplifies  the  problem  of  the  administrators. 
Mr.  J.  Wycliffe  Wilson,  Chairman  of  the  Sheffield  Board  of  Guardians 
states  that  — 

“ By  careful  investigation  of  the  antecedents  of  applicants  for  relief,  through  the 
relieving  officers,  such  applicants  are  divided  into  four  classes,  A,  B,  C,  and  D — 

“ A. — Comprises  those  of  unblemished  character  who  have  long  been  resident  in 
the  union  without  receiving  relief. 

“ B. — All  other  persons  of  distinctly  good  character,  but  who  are  not  equal  to  A. 

“ C. — Comprises  those  who  are  neither  distinctly  good  nor  distinctly  bad,  and  also 
persons  of  whose  character  little  or  nothing  is  known. 

“ This  may  be  called  the  normal  class,  or  the  residuum  after  sorting  out  those  who 
are  entitled  to  rank  higher  or  lower  respectively. 

“ Z).,  which  is  unfortunately  far  the  largest  class,  comprises  all  whose  character  is 
distinctly  bad. 

“ The  classification  is  reviewed  by  the  Classification  Committee  from  time  to  time, 
and  individuals  are  put  higher  or  lower  as  may  appear  desirable.”  ^ 

328.  We  are  not  prepared  to  recommend  so  detailed  a scheme  for  general 
adoption.  Whilst  we  are  convinced  that  a system  of  classification  miti- 
gates the  distress  which  the  respectable  poor  feel  when  living  in  associa- 
tion, the  effect  upon  those  who  are,  so  to  say,  condemned  to  the  lowest 
class  must  not  be  overlooked.  Again,  neither  Relief  Committees  nor 
even  the  best  officials  are  infallible  judges  of  desert,  and  any  system  of 
classification  on  that  ground  admits  of  favouritism.  The  inmates  of  an 
institution  may  be  arranged  in  classes  on  the  record  of  their  lives  previous 
to  admission  or  on  their  behaviour  after  admission.  We  think  that  both 
considerations  should  be  allowed  weight. 

329.  Dreariness  of  life  in  certain  Poor  Laic  Institutions  for  the 
aged. — What  results  however  may  follow  from  the  absence  of  any  system 
of  classification  may  be  seen  from  the  following  Reports  of  visits  by  our 
members : — 

(1)  “ The  inmates,  over  900  in  number,  were  congregated  in  large  rooms,  without 
any  attempt  to  employ  their  time  or  cheer  their  lives.  There  was  a marked  absence 
of  any  human  interest,  and  though  the  superintendent  and  matron  impressed  us 
favourably  it  was  impossible  to  avoid  feeling  that  the  lives  of  the  inmates  were  not 
merely  wanting  in  colour,  but  were  aimless  and  listless.  On  more  than  one  occasion 
there  have  been  offers  from  outside  to  brighten  the  Sunday  service,  but  they  have 
been  refused  by  the  guardians  owing  to  religious  difficulties.  It  could  not  be  better 
described  than  as  a “ human  warehouse.”  The  dormitories,  which  in  some  cases 
accommodated  as  many  as  sixty  inmates,  were  so  full  of  beds  as  to  make  it  impossible 
to  provide  chairs,  or  to  walk,  except  sideways,  between  them.”  ® 

(2)  “ The  . . . ‘ Home  ’ which  we  visited  in  the  afternoon  seemed  to  us  defec- 
tive in  every  particular.  It  is  rented  by  the  . . . Union  and  used  as  an  overflow 
house  for  the  aged  inmates  from  . . . The  rooms  were  low,  ill-lighted,  and  hope- 
lessly overcrowded.  The  men  were,  in  many  cases,  lounging,  in  the  bedrooms,  tkere 
being  no  chairs  except  in  the  dining-hall,  and  there  was  a total  absence  of  books  or 
newspapers — as  far  as  we  saw — and  it  is  impossible  to  conceive  a more  dismal  and 
hopeless  asylum  for  age.  The  administration  consists  of  but  two  officers  for  268 
inmates.  The  officer  in  charge,  however,  stated  that  they  had  no  difficulty  in 
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enforcing  such  discipline  as  v/as  necessary.  The  only  outdoor  space  available  for  the 
inmates  was  an  asphalted  roof-yard,  some  35  feet  by  25  feet,  up  so  many  flights  of 
stairs  that  a large  proportion  of  the  inmates  were  unable  to  mount  to  it.”  ^ 

^=^330.  TheBrahazon  Scheme. — One  of  the  effective  agencies  in  brighten- 
ing the  lives  of  the  old  people  has  been  the  Brabazon  Scheme  for  the 
Employment  of  Workhouse  Inmates.  Under  this  scheme  interesting 
handiwork  is  organised  by  ladies  for  the  infirm  and  aged,  with  wonder- 
ful results  on  the  happiness  of  the  people  engaged  in  it ; those  work- 
houses  in  which  it  is  in  force  have  an  atmosphere  of  brightness  and 
interest  which  is  often  quite  lacking  elsewhere. 

331.  Variety  of  practice  as  to  outdoor  relief  to  aged. — If  we  turn 
now  to  the  administration  of  out-relief  to  the  aged  we  find  even  greater 
divergencies  than  in  indoor  relief.  There  is  no  doubt  that  in  some  places 
the  practice  of  the  Guardians  was  considerably  influenced  by  the  Circular 
of  1900,  though  not  always  in  the  way  contemplated  by  the  Local 
Government  Board.  As  one  witness  expresses  it,  there  was  a general 

- .impression  that  Guardians  were  desired  “ to  be  more  easy  with  the 
people.” 

“You  said,  I think,  that  since  1900  the  out-relief  has  increased  in  amount? — It 
was  about  then. 

“ That  was  the  time  Mr.  Chaplin’s  circular  was  issued  ? — I would  not  be  sure  of 
the  date  ; you  no  doubt  know  what  I am  referring  to. 

“ The  result  was  an  increased  number  of  applications  ? — Yes,  after  it  got  known 
about  that  they  got  more  relief. 

“Was  it  supposed  that  the  guardians  would  give  relief  more  freely,  not  only  in 
amount,  but  to  persons  to  whom  they  previously  would  not  give  outdoor  relief  ? — 

It  was  practically  understood  so  by  the  board,  that  they  were  to  be  more  easy  with- 
the  people. 

“ Therefore  they  were  not  merely  confining  themselves  to  giving  more  adequate 
out-relief,  but  extending  the  class  to  those  to  whom  they  would  not  give  outdoor 
relief  before  ? — I take  it  so,  both. 

“ Has  that  been  continued  ? — It  is  not  done  so  much  now  as  it  was,  not  to  a great 
extent.”  ^ 

The  late  Inspector  for  London  says  : — 

“ The  effect  of  the  Circular  in  London  has  been  to  occasion  the  belief  in  certain  — 
quarters  that  it  was  intended  to  encourage  the  giving  of  outdoor  relief.”  ^ 

Mr.  Wethered  quotes  the  case  of  Bath  to  the  same  effect : — 

“ There  is  a very  good  instance  in  the  case  of  Bath,  which  shows  the  effect  of 
that  circular.  The  guardians  decided  after  that  circular  was  issued  that  more  out- 
door relief  should  be  afforded  to  people  over  sixty-five  years  of  age  ; and  the  clerk  to 
the  guardians  prepared  a special  report,  in  which  he  said  that  the  effect  has  been  that 
this  out-relief  has  not  only  been  given  to  the  aged  and  deserving,  but  to  others  as 
well.  They  have  lost  sight  of  the  word  ‘ deserving,’  and  he  says,  ‘ The  danger  appears 
to  be  lest  the  term  “deserving”  should  be  overlooked  and  this  “more  adequate” 
relief  be  given  to  other  cases.’  ’’ 

Mr.  Baldwin  Fleming  thinks  that  the  effect  in  raising  the  amount  of 
relief  was  only  temporary. 

“ I think  now  that  that  circular  as  regards  the  outdoor  poor  has  ceased  to  produce 
any  effect.  I do  not  think  to-day  that  the  aged  and  deserving  poor  in  the  immense 
majority  of  cases  receive  6d.  more  than  they  did  before  the  circular  was  issued. 
For  a time  it  did  have  a certain  amount  of  effect  ; in  the  case  of  guardians  who 
wished  to  give  outdoor  relief  it  has  enabled  them  to  turn  to  that  circular  as  a 
recommendation  in  favour  of  outdoor  relief  ; it  has  had  some  effect  in  that  direc- 
tion, an  effect  which  I consider  mischievous.  With  regard  to  the  indoor  relief,  it 
has  given  a certain  fillip  to  the  improved  classification  of  the  aged  indoor  poor,  and 
to  that  extent  I am  grateful  for  it.”  “ 

332.  Inadequate  out-relief  to  aged. — Our  own  experience  is  that  the 
Unions  in  which  the  relief  given  to  the  aged  is  adequate,  in  the  sense  of 

1 Visits  : Urban,  1 E~  35679-84.  » Lockwood,  1267^  ^ WetlTered,  5405. 

^ Fleming,  9138. 


PART  IV.— Chapter  7. 


THE  AGED.  223 

being  adapted  to  the  needs  of  the  case,  are  comparatively  very  few.  In 
^ome  London  Unions,  where  there  is  an  attempt  to  ascertain  the  whole 
resources  of  the  applicant,  relief  is  given  to  bring  up  the  income  to  a 
sufficient  amount : — 

“ The  income  aimed  at  for  old  people  is  4s.  6d.  above  rent  for  a single  person,  7s. 
for  two.”  ^ 

Out-relief  to  aged  regarded  ^practically  as  old-age  pensions. — But 
throughout  the  country  as  a whole  the  practice  is  to  ignore  the  resources 
of  the  applicant  and  to  give  according  to  a fixed  scale.  In  the  Chapter 
on  Outdoor  Relief,  we  have  already  pointed  out  the  results  of  this,  but 
we  must  note  some  of  its  more  special  effects  in  application  to  the  aged. 
One  is  that  in  rural  districts,  in  all  parts  of  the  country  outdoor  relief 
is  practically  regarded  as  an  old-age  pension.  There  is  no  reluctance  in 
applying  for  relief,  and  it  is  not  confined  to  destitute  cases,  but  given 
to  all  comers  of  a certain  age.  Mr.  Bagenal  gives  the  following  descrip- 
tion of  the  out-relief  in  a Union  in  his  district : — 

“ With  two  exceptions  the  general  impression  left  on  my  mind  was  very  favour- 
able indeed.  There  was  a general  air  and  appearance  of  comfort  and  satisfaction. 
There  was  in  thirteen  cases  no  appearance  of  any  destitution.  In  nearly  all  the 
cottages  there  was  plenty  of  furniture,  food  and  fire,  and  adequate  accommodation. 

In  a few  cases  there  was  more  accommodation  than  was  absolutely  necessary.  The 
cottages  consisted  chiefly  of  four  rooms,  two  below  and  two  above,  and  all  were,  I 
should  say,  old  buildings.  I give  the  rents  below.  The  relieving  officer  said  that 
the  cases  were  the  ordinary  typical  cases,  of  the  aged  poor  relieved  in  the  union.  I 
do  not  think  anyone  could  wish  for  better  treatment.” 

“ The  recipients  received  us  with  great  kindliness  and  seemed  on  the  best  terms 
with  the  relieving  officer,  whose  manner  and  treatment  was  all  that  could  be  desired. 

A few  of  the  cases  had  a bit  of  garden  attached  to  the  cottage.  It  seemed  to  me 
that  here  you  had  practically  a system  of  old-age  pensions  carried  out  at  the  expense 
of  the  ratepayers, ’on  a scale  and  standard  suited  to  the  requirements  of  the  popula- 
tion. But  of  course  the  remark  must  be  made  that  this  treatment  puts  the  pauper 
in  a better  position  than  the  independent  labourer  who  has  to  work  in  order  to 
attain  the  same  scale  and  standard  of  comfort  which  his  pauper  neighbour  enjoys. 
The  relief  given  in  some  of  the  cases  I describe  may  perhaps  be  said  to  be  in  aid  of  — - 
poverty  rather  than  to  prevent  mere  destitution.”  ^ 

333.  We  have  received  a considerable  amount  of  evidence  to  the  same 
effect : — 

“ There  are  a large  number  of  people  in  receipt  of  relief  outside  the  workhouses 
who  would  be  fit  subjects  for  an  old-age  pension? — They  are  practically  getting 
it  now.”  ^ 

“ In  this  Union  no  old  people  are  offered  the  workhouse  so  long  as  they  can  take 
care  of  themselves  or  other  people  take  care  of  them.  When  they  do  go  into  the 
house  they  are  almost  always  infirmary  cases — our  out-relief  too  is  practically  a 
pension  list.  It  seems  all  nonsense  to  me  about  the  difficulty  of  old-age  pensions 
— our  people  have  had  it  for  years  and  it  is  just  wonderful  what  a little  people  can 
live  upon  and  reach  a fine  old  age.  There  is  no  fear  of  any  of  the  poor  wanting 
the  necessaries  of  life  in  the  country  places.”  ^ 

“ You  will  find  in  the  agricultural  districts  that  every  old  servant  of  everybody 
in  the  neighbourhood  is  practically  on  outdoor  relief  at  anything  from  Is.  6d.  to 
2s.  6d.  Of  course,  they  ought  to  be  pensioned  as  old  servants,  not  as  paupers. 
You  cannot  get  at  the  motive  ; you  never  know  why  the  outdoor  relief  is  given. 
You  see  a most  improper  case  come  up,  and  you  suggest  that  there  is  something 
wrong  in  the  family,  either  there  is  drink  or  immorality,  or  something  or  another, 
and  it  is  very  undesirable  that  outdoor  relief  should  be  given ; nevertheless  it  is  given.”^ 

“ In  the  case  of  old  people,  this  payment  is  given,  and,  I suppose,  almost  admitted  to 
be  given,  as  a sort  of  old-age  pension  ? — Yes,  outdoor  relief  has  become  a habit  of 
the  country  in  the  rural  districts,  and  if  you  could  only  get  the  administrators  and 
the  recipients  out  of  that  habit,  you  would  do  a very  great  deal  to  restore  proper 
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administration,  I have  heard  cases  where  the  Chairman  will  say  : ‘ Oh,  what  have 
you  come  for  ? ’ and  the  man  will  say  ; ‘ I have  come  for  my  allowance.’  It  is  a 
matter  of  course.’’  ^ 

“ Under  this  system  in  the  rural  districts,  has  the  tendency  been  for  the  amount 
of  outdoor  relief  to  rise  of  recent  years  ? — I do  not  think  so.  I think  it  stands  at 
very  much  the  same  level  as  it  did  when  I first  had  to  do  with  attending  boards  of 
guardians,  I do  not  think  any  of  them  have  increased  their  scale,  except  perhaps 
in  the  large  towns.”  ^ 

334.  Age  and  character  classification  of  outdoor  poor. — In  some 
places,  c.g.  Bristol,  an  attempt  has  been  made  to  classify  the  outdoor 
poor  by  character,  and  to  give  a higher  scale  of  relief  to  the  more 
deserving.  More  generally  recourse  is  had  to  age  or  length  of  residence 
as  a basis  of  classification.  In  Camberwell,  c.g.,  there  is  a classification 
into  three  classes,  on  a combined  basis  of  age  and  residence.  The 
-following  scale  of  relief  from  Shifnal  is  typical  of  general  practice.^ 

“ There  is  a practice  of  old  standing  here  of  allowing,  as  a general  rule,  relief 


according  to  the  following  scale  : — 

Per  week. 

s.  d. 

- Males,  under  60  years  of  age 2 0 

Males,  over  60  years  of  age 2 6 

Males,  over  70  years  of  age - 3 0 

Females,  under  60  years  of  age  ------  1 6 

Females,  over  60  years  of  age  ------  2 0 

Females,  over  70  years  of  age 26 

Widows  ----- 16 

Widows  with  children — for  each  child 16 


335.  We  think  that  this  method  of  determining  the  amount  of  relief 
given  to  the  old  people  by  any  consideration  other  than  that  of  their 
needs  is  much  to  be  deprecated.  An  inadequate  income  is  not  made  less 

^inadequate  by  a man’s  character,  nor  by  the  fact  that  he  has  not  lived 
for  a prescribed  period  in  a particular  parish.  Greater  length  of  years 
may  mean  greater  needs,  and  when  it  does  it  should  be  taken  into 
account,  but  it  does  not  necessarily.  And  where  a case  is  made  unsuit- 
able for  outdoor  relief  for  any  reason,  the  difficulty  is  not  met  by 
diminishing  the  amount.  The  following  cases  illustrate  what  we  con- 
sider to  be  a quite  unjustifiable  practice  : — 

“ A man  and  wife,  aged  78  and  61  respectively,  in  receipt  of  relief,  5s.  a week- 
Both  drink,  and  the  woman  had  recently  been  found  dead  drunk.  It  was  suggested 
that  the  best  method  of  dealing  with  this  case  was  that  they  should  come  into  the 

"diouse  ; but  this  was  considered  too  costly,  and  ultimately  the  merits  of  the  case 
were  held  to  be  met  by  reducing  the  relief  to  2s.  6d.  No  other  sources  of  income 
were  known.’’  ^ 

“ Man,  79,  lives  with  married  daughter,  who  gives  some  food.  The  room  is  dirty 
and  there  is  a suspicion  of  drink.  The  relief  has  been  previously  reduced  from 
4s.  to  2s.  on  account  of  this.  Question  now  is  whether  he  has  any  income  beside 
the  parish  relief.  He  says  son  John  gives  2s.  a week,  but  John  says  he  only  gives- 
6d.  now  and  then.”  “ 

...  “ An  old  man  of  73,  who  had  a son  at  home  neither  working  nor  seeking  for  work,, 

had  his  relief  reduced  from  3s.  6d.  to  2s.  6d.  to  try  to  make  son  bestir  himself.”  ® 

336.  Variety  of  practice  as  to  outdoor  relief  to  aged. — As  illustra- 
ting the  great  difference  of  practice  on  different  Boards  we  may  quote 
the  following  instances  : — 

( 1 ) “ It  is  a rule  to  give  2s.  6d.  to  an  aged  person,  sometimes  6d.  less,  but  rarely 
ever  more  than  2s.  6d.  One  case  was  that  of  a widow,  67  years  of  age,  living  alone  ;; 
the  rent  was  2s.  6d.  ; they  granted  only  2s.  ; there  w'as  no  other  known  income.”  ” 

(2)  “ Old  couples  would  be  given  7s.  6d.,  8s.  or  10s.,  and  single  old  people  4s.  to  5s. 
where  little  or  no  rent  was  being  paid,  and  other  help  was  available.”  ® 

1 Fleming,  8875.  ^ Jbid.,  8876.  » Phillips,  70962  (10).  Visits  : Rural,  28.  * Visits  x 

Metropolitan,  113.  Visits  : Rural,  86.  ' Visits  : Urban,  33  B.  ^ Ibid.^  45  B. 
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(3)  “ Aged  couple,  three  sons  at  home,  earning  25s.  8d.,  27s.,  22s.  lid.  respectively  ; 
total  £3  13s.  7d.  for  five  persons.  Relief  was  continued.” 

(4)  “ Couple,  aged  respectively  66  and  38,  with  two  young  children,  12  and  8. 
Son  Edmund,  not  at  home,  earning  24s. 


Son  Llewellyn,  19,  at  home,  earning - 
Son  B.,  16,  at  home,  earning 

s. 

- 34 

d. 

9 

- 

- 

8 

6 

Daughter,  M.  G.,  at  home,  earning  - 

- 

- 

7 

0 

Total 

_ 

- 

- 50 

3 

Relief,  7s.  6d.  ; rent,  12s.  6d.  per  month.”  ^ 

337.  In  the  last  two  of  these  cases,  which  are  typical  of  many  others, 
there  is  not  only  no  destitution,  there  is  not  even  poverty ; and  we  con- 
sider it  quite  wrong  that  the  ratepayers,  many  of  whom  must  be  less 
well  off,  should  be  taxed  to  supplement  the  income  in  such  cases.  In 
one  provincial  town  we  came  across  an  incident  which  reminded  us  of 
the  days  before  1834 — 

“We  were  told  that,  before  May,  1904,  the  increase  of  outdoor  relief,  due  to 
several  committees  v/orking  independently,  induced  the  board  to  take  some  measures 
to  stop  it.  A central  committee  was  then  appointed,  which  reported  that  the 
‘ chief  fact  impressed  upon  the  members  by  their  investigation  had  been  the  in- 
equalities of  the  orders  made — inequalities  not  only  between  the  orders  of  Com- 
mittee and  Committee,  but  between  the  orders  of  the  same  Committee.’  Rules 
were  then  adopted  against  the  giving  of  outdoor  relief  in  certain  cases,  and  scales 
laid  down  for  the  others.  The  result  was  that  the  expenses  fell  so  greatly  that  the 
board  ‘ actually  became  frightened.’  At  the  same  time  pressure  was  brought  to 
bear  from  the  aggrieved  parties  ; e.g.,  it  had  been  the  custom  that,  when  an  aged 
mother  was  living  with  a married  daughter,  relief  had  been  given  even  if  the  son- 
in-law  was  making  as  much  as  40s.  or  50s.  The  sons-in-law  threatened  to  turn  the 
old  ladies  on  to  the  streets,  if  the  relief  were  withdrawn,  and — as  we  understood 
the  clerk  to  say — the  outdoor  expenses  had  gone  up  to  something  like  the  old  figure.”^ 

338.  Question  of  compulsorily  removing  certain  aged  persons  to 
institutions. — It  is  chiefly  with  reference  to  the  aged  that  the  powers  of 
removal  which  we  have  recommended  in  a previous  Chapter  are  asked 
for.  The  evidence  in  favour  of  such  powers  is  very  strong,  and  comes 
from  all  quarters.  It  is  only  in  a small  number  of  cases  that  the  need 
arises  ; for  the  most  part  the  old  people  who  are  too  infirm  to  look  after 
themselves,  and  have  no  friends  to  look  after  them,  are  glad  to  find  a 
refuge  in  the  infirmary  or  workhouse  before  their  state  becomes  such  as 
to  call  for  active  interference.  But  the  difficulty  is  so  great  as  to  lead 
to  very  weighty  evidence  in  favour  of  granting  no  outdoor  relief  at  all 
to  the  aged.  The  representatives  of  the  Association  of  Poor  Law  - 
Medical  Officers  say  : — 

“ The  opinion  of  Poor  Law  medical  officers  is  overwhelmingly  in  favour  of  pro- 
vision in  institutions.  The  replies  are  all  to  the  same  effect,  that  the  aged  are  kept 
cleaner  and  in  better  health  in  institutions  than  if  you  give  them  outdoor  relief, 
and  that  they  really  suffer  in  health  and  in  every  other  way  if  they  are  left  to  pro- 
vide for  themselves  outdoors.” 

“ And  that  opinion  is  given  in  face  of  the  fact  that  it  would  tend  to  deprive  the 
present  district  medical  officers  of  their  employment  ? — I take  it  so.  There  is  no 
doubt  as  to  the  general  tendency  of  the  replies.  These  replies  come  from  both 
workhouse  officers  and  from  district  officers.  Medical  opinion  seems  quite  clear  in 
favour  of  institutional  provision.”  * 

339.  The  British  Medical  Association  give  evidence  to  the  same  effect,^  ^ 
and  there  is  little  doubt  that  from  a medical  point  of  view  it  is  much 


^ Visits  ; Rural,  47.  ^ Visits  : Urban,  7 B.  Poor  Law  Medical  Officers’  Association, 

.39411-2.  British  Medical  Association,  39013  (38). 

925.— 1. 


11 


PART  IV.— Chapter  7. 


226  HISTORICAL  DEVELOPMENT  AND  PRESENT  CONDITION  OF  THE 
VARIOUS  BRANCHES  OF  THE  POOR  LAW. 
more  easy  to  deal  with  the  aged  in  an  institution  than  in  their  own 
homes.  We  think,  however,  that  to  a large  extent,  this  difficulty  might 
be  met  by  a better  supervision  of  the  people  on  out-relief,  and  that  the 
number  of  cases  becoming  so  neglected  as  to  require  compulsory  removal 
might  be  diminished  if  they  were  properly  looked  after  from  the  first. 
Under  the  present  arrangement  it  often,  one  might  almost  say,  generally 
happens  that  many  months  elapse  between  one  visit  of  the  relieving 
officer  to  the  home  and  another,  and  when  the  pauper  is  unable  to  come 
for  the  relief,  he  may  not  even  be  seen  by  any  one  in  authority.  We 
have  come  across  cases  where  the  relief  is  systematically  conveyed  by 
the  paupers  to  each  other,  and  believe  that  it  is  frequently  done,  though 
not  always  recognised  : — 

“ The  relief  of  the  permanent  out-relief  cases  was  paid  to  such  cases  by  other 
paupers  in  receipt  of  out-relief.  No  out-pauper  being  allowed  to  pay  out-relief  to 
more  than  six  permanent  cases.”  ^ 

“ An-«,ged  recipient  of  3s.  weekly,  owing  to  illness  paid  3d.  each  time  the  relief 
was  brought  for  her.  I have  reason  to  believe  there  are  other  similar  cases.  These 
aged  recipients  cannot  afford  to  pay  in  this  manner,  and  I submit  the  relief  should 
be  delivered  to  them  ” ^ ‘ 

340.  Need  for  more  frequent  visitation  of  the  aged. — We  consider  . 
that  all  old  persons  in  receipt  of  out-relief  should  be  periodically  visited-^ 
to  ensure  that  they  are  not  being  neglected.  In  some  places,  the 
experiment  has  been  tried  of  appointing  a woman  visitor,^  and  we 
recommend  the  general  adoption  of  this  plan.  {Vide  Chapter  on  Out- 
door Relief.) 

341.  Increase  of  the  aged  receiving  relief. — We  have  received 
considerable  evidence  to  the  effect  that  the  number  of  aged  people  who 
apply  both  for  indoor  and  outdoor  relief  has,  in  certain  districts,  been., 
increasing  in  recent  years  : — 

“ Another  phase  of  the  Poor  Law  is  the  increased  number  of  aged  people  who 
apply  for  out-relief.  Doubtless  the  increase  of  these  applications  is  to  some  extent 
due  to  bad  trade,  when  friends  are  less  able  to  assist  them,  but  another  cause  is  the 
tendency  of  sons,  daughters,  and  relatives  to  shirk  their  responsibilities  and  fasten 
the  old  people  upon  the  Poor  Law.”  ^ 

“ Turning  to  London,  have  you  considered  the  age  of  paupers  in  receipt  of  relief 
in  London  ; whether  the  proportion  of  old  people  is  exceptional  ? — I have  here  a 
statement  of  the  number  of  paupers  of  sixty-five  years  and  upwards,  in  which  it 
shows  that  on  the  winter  count  in  1892  the  percentage  of  the  total  indoors  above 
sixty-five  was  31*9  ; in  1900  on  the  same  count,  that  number  had  grown  in  the  eight 
years  to  36  per  cent.  Rather  remarkably  in  the  summer  count  the  numbers  for 
the  corresponding  years  only  go  from  31  • 7 to  32*4,  showing  that  the  workhouse  is 
largely  used  by  old  persons  in  the  winter.  There  is  a somewhat  similar  growth  in 
the  outdoor  paupers,  though  not  to  the  same  extent,  showing  that  pauperism  is  , 
getting  older  and  consequently  more  expensive.”  ^ ‘ 

■ 342.  We  think  that  this  increase  may  be  definitely  connected  on  the 

one  hand  with  the  improvement  of  institutions,  on  the  other  hand  with 
the  tendency  we  have  noted  to  treat  outdoor  relief  as  pensions  : — 

“ The  proportion  of  old  people  in  the  workhouses  has  increased,  I think,  of 
recent  years? — Yes,  but  it  is  principally  amongst  the  aged  sick  and  the  sick  that 
require  skilled  nursing,  the  bedridden,  that  the  numbei-s  coming  into  the  workhouse 
are  increasing. 

“ The  inducement  of  better  treatment  and  better  accommodation  has  increased 
the  number  of  occupants  ? — That  is  so.”  ® 


^ Visits  : Urban,  1 A.  ^ Skivington,  36262  (8).  ® Hayward,  45948-50.  Wethered, 

Vol.  I.,  App.  xi.  (a)  (116).  ® Davy,  3926.  ® Herbert,  8071-2. 


PART  IV.— Chapter  7. 


THE  AGED.  227 

343.  One  witness  of  great  experience  regards  the  increase  as  only 
temporary ; and  points  out  how  small  were  the  opportunities  of  our 
present  generation  of  old  people  compared  with  those  of  our  present 
generation  of  young  : — 

“ Therefore  the  proportion  of  old  paupers  in  the  rural  unions  must  be  steadily 
increasing  ? — It  is  ; but  then  there  are  very  special  reasons  for  that,  and  I doubt 
whether  they  are  really  appreciated  as  they  should  be.  From  my  point  of  view 
old-age  pauperism  ought  not  to  continue.  We  are  living  through  a stratum  of 
pauperism  now  which  was  a necessity  of  former  years,  but  which  ought  not  to 
continue  in  the  future  for  this  reason,  that  the  people  who  are  now  the  old  paupers 
never  had  the  opportunity  of  providing  for  themselves.  Those  who  survived  their 
wage-earning  period,  and  the  relations  and  others  who  were  able  to  help  them,  had 
no  alternative  but  to  come  upon  the  rates,  because  in  the  days  when  they  were 
younger  friendly  societies  were  not  sound,  they  had  not  the  opportunities  of  thrift 
which  the  present  generation  have  ; and,  from  my  point  of  view,  I believe  that  old- 
age  pauperism,  unless  it  is  perpetuated  by  unwise  legislation,  should  become  a 
thing  of  the  past.  I do  not  think  that  the  present  generation  will  have  any  excuse 
for  being  paupers  in  their  old  age,  unless  they  have  special  inducements  to  rely  on 
public  support  instead  of  their  own  independent  exertions. 

“ Do  you  apply  that  general  observation  to  the  urban  districts  as  well  as  to  the 
rural  districts  ? — Yes.”  ^ 

344.  Although  this  tendency  to  an  increase  in  aged  pauperism  is,  to 
some  extent,  reflected  in  the  statistics  for  recent  years,  such  figures  as 
are  available  for  the  years  between  1870  and  1890  seem  to  indicate  that, 
during  that  period,  there  was  actually  a decrease  in  the  rate  of  aged 
pauperism  to  population.  There  were  no  comprehensive  age  statistics 
of  pauperism  until  the  year  1890,  but  from  the  Census  of  Paupers  we 
obtained  on  31st  March,  1906,  we  find  that  four-fifths  of  the  adult  + 
paupers  returned  as  not  able-bodied  were  over  60  years  of  age.^ 
Assuming  that  this  proportion  was  applicable  in  each  of  the  previous 
35  years  it  would  appear  that  though  the  number  of  the  aged  in  receipt*^ 
of  poor  relief  tends  to  increase,  the  ratio  to  the  total  population  has 
diminished.  The  rate  of  diminution  is,  however,  decreasing  : — ^ 


Cycles  of -Pauperism. 

Mean  number  of 
paupers  classed  as  “ not 
able-bodied.” 

Mean  of  the  annual  rates 
per  1,000,  calculated  on 
the  official  estimates  of 
the  total  population  in 
the  middle  of  each  year. 

1871-2  to  1879-80  - 

369,143 

15*4 

1880-1  to  1887-8  - 

351,358 

13T 

1888-9  to  1895-6  - 

360,156 

12-3 

1896-7  to  1905-6  - 

397,194 

12-2 

345.  An  examination  of  the  various  returns  as  to  ages  which  have 
been  obtained  since  the  year  1890  shows  that  the  proportion  of  paupers 
over  sixty-five  years  of  age  to  the  population  of  the  same  age  was 
much  the  same  in  1900  as  it  was  in  1892,  in  both  of  which  years 
pauperism  was  at  a low  level.  In  each  of  those  years  the  proportion 
was  19*5  per  cent,  but  in  1906,  when  pauperism  was  at  a high  level,  the 
proportion  had  increased  slightly,  and  stood  at  19'9  per  cent.^ 


^ Fleming,  8851-2.  ^ Statistical  Appendix,  Part  II.,  par.  108.  “ Ibid.^  Part  I.,  Table  II. 
Ibid.,  Part  II.,  par.  64. 
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In  indoor  pauperism  at  the  higher  ages  there  has,  however,  been  a 
considerable  increase  in  the  ratio,  as  the  following  Table  shows  : — ^ 

Rate  per  1,000  of  Population  at  same  Age. 


Age. 

1 

1891. 

1901. 

1906. 

Males  : 

i 

i 

1 

65-75 

49-4  i 

58*5 

70*3 

75-85 

76-8 

90*7 

97*3 

85- 

91*4 

113*0 

1 139*9 

remales  : 

1 

65-75 

26*3 

I 28*6 

' 30*2 

75-85 

45*2 

1 53*8 

54*8  • 

85- 

68*4 

79*5 

103*5 

346.  It  will  be  seen  that  an  increasing  proportion  of  the  aged  have 
been  entering  the  Poor  Law  institutions  since  1891,  and  this  table  shows 
further  what  has  constantly  been  brought  before  us  in  the  course  of  our 
— inquiry,  that  the  old  men  have  recourse  to  these  institutions  far  more 
freely  than  the  old  women.  This  does  not  mean  that  the  men  are  more 
inlirm  or  more  liable  to  illness  than  the  women  ; for  we  find  from  the 
Census  of  Pauperism  that  the  surplus  of  old  men  is  almost  entirely  in 
the  wards  of  the  workhouse  not  appropriated  to  the  sick  or  infirm. 
Thus,  on  March  31st,  1906,  there  were  in  such  wards  47,274  old  men 
over  sixty,  as  against  19,410  women  over  sixty,  whereas  the  number  of 
men  over  sixty  in  the  infirm  wards  was  only  slightly  in  excess  of  the 
number  of  women  over  sixty  in  infirm  wards,  that  is,  19,049  men  as 
against  18,194  women. ^ And  the  return  of  persons  under  medical  treat- 
ment on  April  13th,  1907,  shows  similar  results.^  There  are  several 
causes  which  may  conduce  to  this  result.  A woman  is  more  adaptable, 
more  ready  to  turn  her  hand  to  any  way  of  earning  which  presents 
itself  ; she  is  more  useful  also  in  the  home  of  her  married  children  ; and 
— perhaps  most  potent  factor  of  all — the  old  woman  without  a husband 
can  keep  her  little  home  together  and  do  for  herself  on  a small  income, 
while  the  old  man  without  a wife  requires  someone  to  look  after  him. 

347.  But  the  old  people  over  sixty  who  are  relieved  in  institutions 
form  less  than  one-third  of  the  whole  number  of  persons  over  60  in 
receipt  of  relief,  69*7  per  cent,  being  relieved  as  outdoor  paupers  on 
March  31st,  1906,  and  on  the  outdoor  lists  the  balance  as  between  men 
and  women  is  reversed,  there  being  188,656  old  women  as  against  76,282 
old  men.^ 

348.  Ratio  of  aged  pauj)ers  to  total  aged  population  in  urban  and 
rural  districts, — The  distribution  of  old  people  in  different  Unions  has 
a good  deal  to  do  with  determining  the  rate  of  pauperism.  In  the  rural 
parts  of  the  country,  as  we  have  seen,  out-relief  has  come  to  be  regarded 
as  a pension,  and  it  is  in  the  rural  areas  also  that  the  greatest  propor- 
tion of  old  age  is  found.  The  proportion  of  old-age  pauperism  is  also 
higher  in  the  rural  areas  than  in  the  urban  areas  outside  London.  In 

■'London  itself  the  rate  appears  to  be  higher  than  in  rural  areas,  but  it  is 
probable  that  the  rates  for  London  and  the  urban  areas  would  be  con- 
siderably lower  if  the  number  of  the  aged  population  in  1906  were 

^ Statistical  Appendix,  Part  II.,  Table  B.  ^ Ibid.,  Part  II.,  Table  2.  Part  III., 

par.  7.  ^ Ibid.,  Part  II.,  Tables  C.  and  D. 
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available  for  the  calculation.  The  following  table  taken  from  the 
census  of  paupers  in  1906  shows  how  much  larger  the  proportion  of  old 
people  is  in  the  rural  areas  than  in  the  towns.^ 


Population  (1901).  1 

Paupers,  60  years  of  age 

Groups. 

60  years  of  age  and 
upwards. 

and  upwards  (1906). 

Total. 

Number. 

Per  1,000  of 
total 

Population. 

Number. 

Per  1,000  of 
Population  of 
same  ages. 

London  - - - 

4,536,541 

303,539 

66-9 

56,805  i 

187-1 

Unions  wholly  or 
mainly  Urban. 

21,591,910 

1,452,100 

67-3 

214,393 

147-6 

Unions  wholly  or 
mainly  Rural. 

6,399,392 

652,787 

102-0 

108,704 

i 166-5 

England  and  Wales 

32,527,843 

2,408,426 

74-0 

379,902 

! 

1 157-7 

349.  One  reason  i 

!or  the  prevalence  of  outdoor  relief  in 

the  country 

is,  no  doubt,  the  greater  scope  which  agriculture  affords  for  the  work  of 
men  who  are  no  longer  young.  As  regards  the  high  average  age  of  per-  — 
sons  applying  for  relief  in  rural  districts  a member  of  the  Bridgwater 
Board  of  Guardians  states  : — 

“ The  average  age  of  those  who  apply  for  relief  is  noteworthy  : in  my  parish  of 
Catcott  the  average  is  just  over  sixty-eight  years.” 

“ In  your  reference  to  the  advanced  age  at  which  men  are  still  able  to  do  a good 
day’s  work,  are  you  speaking  of  men  of  seventy  ? — Men  about  seventy.  I know 
men  now  of  seventy  or  seventy-two  who  can  work  much  harder  than  their  sons.’  ^ 

And  a Clerk  to  a rural  Union  in  another  part  of  the  country  states : — 

“ Many  people  do  not  apply  for  relief  at  all  in  this  Union  until  they  are  quite 
past  work,  numbers  earn  their  own  living  and  support  a wife  until  they  are  between 
seventy  and  eighty  years  old.”  ® 

350.  But  more  often  it  happens  that  the  old  people  can  find  a light 
job  or  work  only  through  the  summer,  and  that  the  out-relief  is  given 
to  supplement  their  earnings.  In  the  town,  on  the  other  hand,  where 
the  worker  who  cannot  earn  full  wages  is  apt  to  find  no  work  at  all,-* 
there  are  other  resources  which  may  be  wanting  in  the  country^.  In  one 
London  Union  : — 

“We  sat  with  one  of  the  committees,  consisting  of  four  gentlemen  and  a lady  in 
the  chair  ; the  cases  were  reported  on  very  fully  by  the  relieving  officer,  and  care- 
fully considered.  They  were  between  thirty  and  forty  in  number,  and  all,  without 
exception,  old  people  having  their  incomes  supplemented  with  sums  varying  from 
Is.  to  7s.  6d.  We  were  struck  by  the  extent  to  which  these  old  people  were 
attached  to  ladies  in  the  neighbourhood  who  gave  them  allowances  in  money  or 
food,  or  both.  A letter  was  read  from  one  of  these  threatening  to  discontinue  her 
5s.  unless  the  Guardians  would  help  more  liberally.  Also  a minister  looked  in  to 
press  the  case  of  a member  of  his  congregation.  A considerable  amount  is  given 
by  sons  and  daughters,  including  married  daughters,  and  details  were  given  as  to  the 
means  of  each  member  of  a family.’’  ^ 

351.  The  evidence  just  quoted  as  to  the  great  age  up  to  which  country- 
men are  still  able  to  earn  their  living  illustrates  our  view  that  it  is  in- 
validity rather  than  old  age  as  such  which  should  form  the  basis  of  any-j- 
scheme  of  assistance.  The  man  or  woman  who  is  permanently  invalided 

^ Statistical  Appendix,  Part  II.,  Table  13.  ^ Henniker,  67906  (16),  68078.  ^Sharman, 
75236.  Visits  : Metropolitan,  113. 
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or  incapacitated  for  work  (as  distinct  from  the  man  or  woman  who  is 
only  temporarily  sick),  is  practically  on  the  same  footing  as  the  person 
who  is  incapacitated  from  work  by  age. 

352.  Effect  of  old-age  pensions  on  indoor  pauperism. — An  impor- 
tant question,  which  has  been  constantly  raised  in  connection  with  old- 
age  pension  schemes,  is  whether  many  of  the  old  people  at  present  in 
the  workhouse  would  be  enabled  by  an  allowance  to  live  outside.  It  is 
important  both  as  affecting  the  question  how  far  a pension  system  would 

\ diminish  Poor  Law  expenditure,  and  as  affecting  the  allegation  that  our 
present  Poor  Law  system  tends  to  break  up  homes  and  drive  respectable 
old  people  into  the  house.  A large  amount  of  evidence  has  been  accumu- 
lated by  the  various  Commissions  and  Committees,  and  we  cannot  do 
better  than  quote  the  following  summary,  taken  from  the  Memorandum 
prepared  by  the  Local  Government  Board  last  year : — 

“ There  appears  to  be  a general  agreement  in  the  Reports  of  the  various  Com- 
mittees, who  have  considered  the  question  of  old-age  pensions,  that  the  cost  of 
indoor  relief  would  be  practically  unaffected  by  the  operation  of  a pension  scheme. 
The  Royal  Commission  on  the  Aged  Poor  observed  that  ‘ except  in  crowded  urban 
areas  the  great  majority  of  aged  poor  in  receipt  of  relief  are  given  outdoor  relief, 
while  those  receiving  indoor  relief  are  usually  persons  for  whom  it  is  necessary  for 
substantial  reasons.’  Mr.  Chaplin’s  Committee  reported  that  : ‘ The  evidence  is 
clear  that  the  majority  of  the  inmates  of  the  house  are  in  that  position  because  of 
sickness  or  infirmity  which  obliges  them  to  accept  the  shelter  of  such  an  institu--- 
tion.’  From  a Return  obtained  as  to  aged  paupers  in  England  and  Wales  on  Sep- 
tember 1st,  1903,  it  appeared  that  out  of  nearly  96,000  inmates  of  workhouse  insti-' ' 
tutions  over  sixty  years  of  age,  about  61  per  cent,  were,  in  the  opinion  of  the 
medical  officers,  unable,  owing  to  physical  or  mental  infirmity,  to  satisfactorily  take 
care  of  themselves.  Finally,  inquiries  instituted  for  the  Committee  on  the  Aged 
Pensioners  Bill,  1903,  in  twenty-one  Poor  Law  unions  in  England  and  Wales  showed 
that  (apart  from  those  who,  in  the  opinion  of  the  workhouse  medical  officers,  could 
not  satisfactorily  take  care  of  themselves),  only  14  per  cent,  of  the  total  number  of-^ 
inmates  over  sixty-five  years  of  age  could  live  on  a pension  outside  the  workhouse 
with  relatives  having  suitable  accommodation  for  them,  and  only  10  per  cent,  were  — 
willing  to  do  so.  This  Committee  reported  that  ‘ the  reduction  on  Poor  Law  ex- 
penditure will  be  considerably  less  than  has  often  been  represented,  inasmuch  as 
the  proportion  of  the  aged  poor  who  are  now,  or  may  in  future  be,  in  the  work-  . 
houses,  who  could,  with  advantage  to  themselves,  live  outside  with  the  aid  of  a 
pension  will  probably  be  found  to  be  very  small.” 

“ If,  of  the  present  number  of  inmates  aged  sixty-five  years  and  upwards  of  work- 
house  institutions  in  England  and  Wales  (about  76,000)  10  per  cent.,  or  about  7,600,'- 
were  assumed  to  leave  the  workhouse  on  satisfactory  terms,  the  result  would  be 
that  the  workhouse  population  per  union  would  be  reduced  on  an  average  by  only 
twelve  persons,  or  thereabouts,  the  total  average  number  per  union  of  indoor 
paupers  (all  ages)  in  workhouses  and  workhouse  infirmaries  at  the  present  time 
being  about  359.  The  withdrawal  of  this  small  number  of  persons  would  leave  the 
expenditure  on  indoor  relief,  except  in  respect  of  actual  food  and  clothing,  practi- 
cally unaffected.” 

353.  Aged  poor  in  workhouses. — If  the  question  of  desert  is  taken 
into  account,  the  number  of  inmates  who  would  be  affected  by  a pension 
would  be  still  further  reduced  : — 

“ As  regards  the  aged  inmates  of  workhouses,  I have,  in  various  instances,  gone 
through  the  list,  name  by  name,  with  the  master,  and  have  found  that  they  resolve 
themselves  practically  into  two  categories  : (1)  those  who  requii'e  medical  attend- 
ance and  nursing  which  could  not  be  given  to  them  at  home,  and  (2)  those  who 
have  been  of  drunken  habits  or  of  notoriously  bad  character.  Perhaps  a third,  but 
much  smaller,  class  might  be  added,  viz.,  those  who,  owing  to  infirmity  of  temper 
or  general  disagreeableness,  have  wearied  out  all  their  relations  and  friends,  whom 
no  one  will  receive  as  boarders,  and  to  whom  the  guardians  do  not  like  to  give  out- 
relief  for  fear  that  harm  should  happen  to  them  when  living  by  themselves. 

“ Very  few  of  them  would  be  able  to  maintain  themselves  decently  outside  the 
workhouse  on  an  allowance  of  5s.  a week.  Nearly  all  are  handicapped  by  some 


PART  IV.— Chapter  7, 


THE  AGED. 


281 


marked  infirmity  or  defect  of  body  or  mind  ; some,  while  perfectly  well-conducted 
in  the  workhouse,  cannot  resist  the  temptation  to  drink.  Indeed  one  of  the  most 
pitiable  things  about  them  is  that  when  they  obtain  a day’s  leave  of  absence,  they 
so  often  return  in  the  evening  the  worse  for  liquor.  Many  would  not  discharge 
themselves  if  5s.  a week  were  offered  them.  Some,  no  doubt,  would  accept  it, 
and  try  to  shift  for  themselves,  but  there  is  good  reason  to  believe  that  if  it  were 
paid  on  Saturday,  most  of  them  would  be  destitute  by  Tuesday  and  would  have  to 
be  maintained  at  the  public  expense  for  the  rest  of  the  week.”  ^ 

“ Should  you  say,  as  a general  rule,  that  they  are  what  are  called  deserving 
cases  ? — No,  I should  say  there  are  very  few  deserving  cases.  There  are  two  or 
three  old  v/omen  I can  think  of,  who  have  practically  come  to  an  end  of  all  their 
belongings  and  have  no  people  to  support  them,  and  whom  it  is  hard  to  make  come 
in  ; but  they  are  quite  exceptional.”  ^ 

354.  Proposal  to  accommodate  aged  indoor  poor  in  simple,  in- 
expensive institutions. — We  do  not  consider  it  at  all  desirable  that  old 
people  who  are  given  to  drink,  or  are  of  dirty  habits,  should  be  enabled 
to  remove  themselves  from  control  either  by  a pension,  or  by  the 
granting  of  outdoor  relief.  But  we  think  that  if  our  recommendation 
of  separating  the  aged  and  infirm  from  the  able-bodied  is  carried  out, 
it  will  be  possible  to  make  their  life  in  an  institution  much  more 
satisfactory.  We  do  not  think  that  this  will  be  best  achieved  by  the 
erection  of  large  and  expensive  buildings,  and  when  fresh  accommo- 
dation is  needed  we  think  that  something  much  simpler  is  desirable. 
At  Kingston-upon-Hull,  cottage  homes  were  provided  at  a cost  of  £30 
ahead.^  At  Woolwich  a home  for  forty-two  aged  women  has  been  pro- 
vided at  a cost  of  £51  10s.  lid.  per  bed,  and  the  cost  of  salaries  works 
out  at  £1  9s.  6d.  per  inmate  per  annum,  as  compared  with  £2  14s.  8d.  at-- 
the  workhouse.  In  both  these  instances,  as  in  others  which  have  been 
brought  before  us,  the  Guardians  have  bought  existing  property 
instead  of  building,  and  the  Clerk  to  the  Woolwich  Board  tells  us  : — 

“ The  experiment  has  proved  a great  success  because,  although  the  old  people 
receive  the  workhouse  diet  and  remain  on  the  workhouse  books,  they  have  the 
advantage  of  being  removed  from  many  of  its  restrictions,  and  the  surroundings 
are  certainly  pleasanter  than  they  would  be  in  a ward  of  the  workhouse.  It  is  also 
a very  economical  way  of  dealing  with  any  class  of  person  who  can  be  separated 
and  treated  apart  from  the  remainder  of  the  inmates,  and  might  easily  be  made 
to  apply  to  old  men  and  to  any  other  class  where  the  number  would  be  sufficient 
to  justify  the  purchase  or  hiring  of  a suitable  home.” 

355.  We  would  call  attention  to  the  contrast  between  the  cost  of 
provision  such  as  this,  and  that  of  some  recently  built  Metropolitan 
workhouses.  At  Hammersmith,  for  instance,  the  new  workhouse  has 
cost  £286  per  bed.^  We  do  not  consider  that  the  expensiveness  of  these 
large  institutions  adds  at  all  to  the  happiness  and  comfort  of  the  old 
people,  whose  life  in  them  is  apt  to  be  much  more  monotonous  and 
mechanical  than  in  some  of  the  smaller  homes  we  have  seen.  On  the 
other  hand,  we  think  that  the  conspicuousness  and  expensiveness  of  the 
Poor  Law  provision  encourages  the  growing  tendency  to  consider  that 
the  responsibility  for  maintaining  the  infirm  may  be  safely  neglected 
by  their  relations. 

356.  Conclusions. — We  have  attempted  to  convey  to  our  readers  a 
picture  of  the  condition  of  the  aged  under  the  Poor  Law,  as  it  has  been 
presented  to  us  by  witnesses,  and  as  we  have  ourselves  seen  it.  It  is 
impossible  to  generalise  about  it,  owing  to  the  great  want  of  uniformity 
in  administration.  In  some  places  it  is  thoroughly  satisfactory,  and 
the  administration  both  wise  and  kindly ; in  others  it  is  unsatisfactory. 


^ Preston-Thomas,  Vol.  I.,  App.  viii.  (a),  (45-6).  ^ Joseph,  69455.  Visits  : Urban, 
19.  Cutter  18993.  ® Visits  : Metropolitan,  117. 
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and  the  administration  either  careless  or  stupid.  Even  in  the  same 
Union,  owing  to  the  application  of  a fixed  scale,  one  pauper  may  be  in 
a condition  of  want  approaching  to  destitution,  while  another  would  be 
in  comfortable  circumstances  without  any  relief  at  all. 

357.  We  have  noted  also  the  increase  in  old-age  pauperism  which  has 
-shown  itself  since  1900,  and  have  indicated  the  causes  which  we  think 
have  conduced  to  that  increase.  The  chief  of  these  we  consider  to  be 
the  growing  attractiveness  of  Poor  Law  institutions,  and  the  tendency, 
consequent  upon*  the  old-age  pensions  movement,  to  regard  outdoor 
relief  as  a pension. 

358.  It  has  been  suggested  that  a cause  may  be  found  in  the  weakness 
of  a sense  of  filial  responsibility  in  the  present  generation — but  in  our 
opinion,  the  increase  of  aged  pauperism,  and  the  decrease  in  filial  duty, 
are  both  alike,  effects  of  a common  cause,  viz.,  the  general  feeling  that 
the  State  is  able  and  willing  to  make  provision,  and  even  lavish 
provision  for  parents  whose  sons  fail  to  support  them.  We  believe 
that  if  the  position  is  clearly  defined  and  a consistent  policy  laid  down 
both  as  to  pensions  and  Poor  Law  relief,  the  natural  feeling  between 
parents  and  children  will  again  assert  itself. 

359.  Meanwhile,  we  consider  it  important  to  remember  that  the 
proportion  of  those  who  actually  receive  Poor  Law  relief,  even  under 
its  present  conditions,  is  but  small.  According  to  our  census  for  1906, 
the  paupers  over  sixty  years  of  age  (excluding  casuals)  were  only  14*8 

—per  cent,  of  the  total  population  of  that  age,  leaving  85*2  per  cent, 
otherwise  maintained.^  We  consider  it  of  paramount  importance  that 
any  steps  which  are  taken  with  a view  to  assisting  the  14*8  per  cent, 
shall  not  be  such  as  will  diminish  the  resources  by  which  the  85-2  per 
cent,  are  now  maintained. 

Summary  of  Recommendations  and  Suggestions  in  Chapter  7. 

As  regards  institutional  relief : — 

(1)  The  aged  should  have  accommodation  and  treatment 
apart  from  the  able-bodied,  and  be  housed  on  a separate  site, 
and  be  further  sub-divided  into  classes  as  far  as  practicable 
with  reference  to  their  physical  condition  and  their  moral 
character.  (354.) 

(2)  The  system  of  small  homes  such  as  has  been  instituted 
at  Kingston-on- Hull  and  Woolwich  should  be  promoted  and 
extended,  both  on  the  ground  of  economy  to  the  ratepayer  and 
increased  happiness  to  the  recipients.  (328,  354.) 

As  regards  outdoor  relief : — 

(1)  Greater  care  should  be  taken  to  ensure  adequacy  of 
relief. 

(2)  The  aged  recipients  of  out-relief  should  be  periodi- 
cally visited  both  by  officers  of  the  Local  Authority  {who 
might  be  women),  and  by  voluntary  visitors,  as  may  be 
arranged  with  a local  committee  for  voluntary  aid. 
(339-40.) 

regards  old  persons  given  to  drink,  or  of  dirty  habits,  they 
should  not  be  enabled  to  remove  themselves  from  control  either  by  a 
pension  or  by  the  granting  of  outdoor  relief.  (354.) 


^ Statistical  Appendix,  Part  II.,  par.  47. 
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Chapter  8. 


THE  CHILDREN. 


360.  Early  policy. — With  regard  to  the  children  under  the  care  of 
the  Poor  Law  the  policy  since  1834  has  always  been  one  of  education 
to  independence,  although  in  the  earlier  days  success  was  made  difficult 
by  defective  machinery.  But  progress  in  the  education  of  these 
children  has  gone  step  by  step  with  the  general  educational  progress  of 
the  country,  and  it  is  probable  that  the  children  in  some  at  least  of  the 
present  Poor  Law  schools  are  being  better  fitted  for  earning  their  living 
than  those  outside. 

361.  Prior  to  1834  the  children  were,  perhaps,  the  most  neglected 
class  under  the  Poor  Law.  In  by  far  the  greater  number  of  work- 
houses  outside  London  the  young  were  merely  trained  in  ignorance, 
idleness,  and  vice,  and  according  to  Mr.  Chadwick  not  one-third  of  the 
children  found  any  respectable  employment.  In  their  Fourth  Annual 
Report  the  Commissioners  describe  the  state  of  things  existing  pre- 
viously to  the  formation  of  Unions  as  follows  : — 

“ The  children,  who  were  for  the  most  part  orphans,  bastards  and  deserted  chil- 
dren, continued  to  remain  inmates  of  the  workhouse  long  after  the  period  at  which 
they  might  have  earned  their  subsistence  by  their  own  exertions  ; and  those  who 
obtained  situations,  or  were  apprenticed  by  means  of  the  parish  funds,  turned  out 
as  might  be  expected  of  children  whose  education  was  utterly  neglected  or  at  best 
confided  to  the  superintendence  of  a pauper.  They  rarely  remained  long  with  their 
employer,  but  returned  to  the  workhouse — which  so  far  from  being  to  them  an 
object  of  dislike,  they  regarded  as  their  home,  and  which  they  looked  forward  to  as 
the  ultimate  asylum  of  their  old  age.  In  this  manner  the  workhouse,  instead  of 
diminishing,  increased  pauperism  by  keeping  up  a constant  supply  of  that  class  of 
persons  who  most  frequently  and  for  the  longest  period  became  its  inmates. 
Pauperism,  however,  was  only  one  of  the  evils  which  resulted  from  the  neglect  to 
provide  proper  means  of  instruction  for  the  children.  Those  who  have  ascertained 
the  early  history  of  persons  who  in  a greater  or  less  degree  have  offended  against 
the  laws,  have  found  that  a large  proportion  of  these  have  passed  their  infancy  and 
youth  in  the  workhouse,  and  can  trace  the  formation  of  the  habits  which  have  led 
them  to  the  commission  of  crime  to  the  entire  want  of  moral  training  in  these 
institutions.”  ^ 

362.  Classification,  educatio7i.  and  employment  of  children. — The 
Commissioners  began  their  work  of  reform  on  the  lines  of  a classifica- 
tion which  should  separate  the  children  from  the  adult  inmates  of  the 
workhouse,  and  an  improvement  of  workhouse  schools.  In  the  first 
Orders  and  Regulations,  issued  in  1835,^  for  the  management  of  a work- 
house,  provision  was  made  for  the  appointment  of  a schoolmaster  and  a 
schoolmistress.  In  addition  to  this  they  impressed  upon  Guardians  and 
officers  the  necessity  of  obtaining  for  the  children  independent  employ- 
ment outside  the  workhouse  as'soon  as  they  were  old  enough  ; a matter 
of  great  importance  while  the  means  of  separating  them  from  adult 
inmates  were  still  inadequate.  But  so  long  as  the  children  were 
untaught  and  untrained  the  difficulty  of  finding  situations  for  them  was 
great ; the  “ pauper  taint”  was  in  those  days  a reality.  Apprenticeship 
had  been  a recognised  method  of  dealing  with  pauper  children  since  the 
introduction  of  the  Elizabethan  Poor  Law ; but  a step  fatal  to  the 

^ Fourth  Annual  Report,  Poor  Law  Commissioners,  147,  1838,  p.  60.  ^ First  Annual 

Report,  Poor  Law  Commissioners,  H.C.  500,  1835,  pp.  62,  xxix. 
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interests  of  the  children  had  been  taken  when  it  was  made  obligatory 
upon  masters  to  take  the  apprentices  put  upon  them  by  the  Overseers.^ 
The  Guardians,  having  no  other  way  of  providing  for  children  who  were 
uneducated  and  undisciplined,  made  use  of  their  powers  to  force 
apprentices  upon  masters  who  were  reluctant  to  receive  them  and  glad 
of  any  pretext  to  get  the  indentures  cancelled.  The  Assistant  Commis- 
sioners had  reported  very  strongly  against  the  system  ; but  it  was  not 
abolished  until  1844.^  Meanwhile,  it  became  the  object  of  the  adminis- 
trators to  make  the  compulsory  powers  unnecessary,  by  giving  the 
children  an  industrial  training  which  should  enable  them  to  take  their 
place  in  their  world  on  equal  terms  with  others. 

363.  W orkhouse  schools. — The  workhouse  school  was  commonly  the 
place  where  this  training  was  given ; and  some  of  these  schools  were 
raised  to  a high  level  of  efficiency,  as  at  Atcham  and  Ludlow,  where 
land  was  set  apart  for  the  training  of  boys,  and  girls  were  pre- 
pared for  service.  In  one  district  nineteen  Unions  had  provided  land 
in  the  cultivation  of  which  boys  were  employed,  to  the  great  benefit  of 
their  health,  while  their  studies,  so  far  from  being  retarded,  were 
promoted.  In  the  Report  of  1850  ^ it  is  remarked  that  there  were 
workhouses  in  which  the  children  received  an  education  beyond  all 
comparison  better  than  was  within"the  reach  of  the  children  of  labourers 
in  any  part  of  the  country. 

364.  But  these  cases  were  exceptional ; the  supply  of  qualified  teachers 
was  limited,  and  the  best  of  them  did  not  take  up  Poor  Law  work ; and 
progress,  especially  in  the  smaller  workhouses,  was  slow.  The  earliest 
grant  made  by  Parliament  towards  Poor  Law  purposes  was  one  of 
£15,000  in  1846^  towards  teachers’  salaries,  its  distribution  being  made 
to  depend  on  the  number  of  children  under  instruction  and  on  the 
efficiency  of  the  instruction.  A suggestion  had  been  already  made  in 
1838  to  meet  the  difficulties  of  the  smaller  workhouses  by  the  establish- 
ment of  district  schools,  in  which  the  children  from  a number  of  Unions 
might  be  collected  and  brought  up  entirely  away  from  the  workhouse  ; 
and  in  1844  the  establishment  of  these  schools  was  authorised  by  Act 
of  Parliament.®  In  1849  six  of  these  districts  were  formed,  three  in  the 
Metropolis  (their  schools  partly  replacing  private  schools  in  which  the 
children  had  been  boarded-out),  and  three  in  the  country. 

365.  District  schools. — The  history  of  the  district  schools  movement 
is  remarkable  as  showing  the  way  in  which  public  criticism  of  Poor  Law 
administration  has  wavered  and  contradicted  itself.  In  1861  the  Report 
of  the  Royal  Commission  on  Education  appeared,  containing  a sweeping 
denunciation  of  workhouse  schools,  and  recommending  the  compulsory 
establishment  all  over  the  country  of  large  district  schools  to  hold  about 
one  thousand  children  each.®  In  1864  a Select  Committee  on  poor  relief 
reported  that  on  the  whole  the  education  in  the  workhouse  schools  was 
satisfactory,  but  that,  while  the  separate  schools  should  be  encouraged, 
they  should  not  be  enforced."^  Meanwhile,  the  attitude  of  the  Guardians 

^ 8 & 9 Will.  III.,  Cap.  30,  Sec.  5.  ^ Eleventh  Annual  Report,  Poor  Law  Commis- 
sioners, 624,  1845,  pp.  10-11.  Also  7 & 8 Viet.,  Cap.  101,  Sec.  13.  * Third  Annual 

Report,  Poor  Law  Board,  1340,  1851,  p.7.  ^ “ Local  Taxation  ” Report  by  the  Right 

Hon.  H.  H.  Fowler  (now  Viscount  Wolverhampton),  1893,  H.C.  168  of  1893,  p.  79. 
Local  Taxation  Commission  Proceedings,  Sir  Edward  Hamilton’s  Memorandum  on  Im- 
perial Relief  of  Local  Burdens,  etc.  [Cd.  9528],  p.  12.  ® 7 & 8 Viet.,  Cap.  101,  Sec.  40. 

® Report  of  Royal  Commission  on  Education,  1861,  pp.  352  et  seq.  ^ Report  of  Select 
Committee  on  Poor  Law  Relief,  255,  1864,  p.  36. 
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was  one  of  passive  resistance,  the  number  of  district  schools  never 
increased  beyond  ten,  and  six  of  these  were  formed  before  1849. 

366.  Within  the  next  ten  years  public  opinion  had  veered  round,  and 
was  strongly  antagonistic  to  district,  or  as  they  were  disparagingly 
called  “barrack  schools.”  There  had  been  great  difficulties  with 
ophthalmia,  and  doubts  were  raised  as  to  the  effect  of  the  education 
received  in  them.  Mrs.  Nassau  Senior  was  asked  in  1873  b)^  the  Local 
Government  Board  to  report  more  especially  with  regard  to  the  educa- 
tion and  training  of  the  girls.  Her  conclusions  were  : That  the  massing 
of  girls  together  in  large  numbers  was  bad  and  must  issue  in  failure  ; 
that  their  physical  condition  when  in  the  schools  and  their  moral 
condition  on  leaving  them  was  disappointing  and  unsatisfactory ; and 
that,  while  the  scholastic  training  of  both  boys  and  girls  in  the  Metro- 
politan pauper  schools  was  first-rate,  on  all  other  points  the  system  of 
education  did  not  answer  in  the  case  of  girls,  even  at  the  very  best 
separate  and  district  schools,  and  that  many  of  them  were,  in  general 
intelligence,  below  children  of  the  same  class  educated  at  home.  The 
alternative  which  she  recommended  was  boarding  out  for  orphans,  and 
cottage  homes  for  others.  This  was  in  1874.  Her  criticisms  were  much 
disputed,  great  doubt  was  thrown  upon  the  evidence  on  which  they 
were  based,  and  no  steps  were  taken  towards  breaking  up  the  district 
schools  until  twenty  years  later. 

367.  Departmental  Committee  of  1894  on  the  Care  of  Poor  Law 
Children. — In  1894  a Departmental  Committee  was  appointed  to  inquire 
into  existing  systems  for  the  education  and  maintenance  of  Poor  Law 
Children  from  the  Metropolis,  and  this  Committee  reported  in  1896, 
strongly  condemning  the  district  schools.  Their  Report  was  the  occasion 
of  a heated  controversy,*^  but  was  strongly  backed  by  public  opinion, 
and  led  to  the  larger  schools  being  broken  up.^  The  Committee  also 
recommended  that  the  Poor  Law  children  in  the  Metropolis  should  be 
removed  from  the  care  of  the  Guardians.  This  Report  has  had  a certain 
amount  of  influence  on  the  subsequent  history  of  this  department  of 
Poor  Law  work.  The  number  of  children  educated  in  district  schools 
has  fallen  from  7,358,  in  1895,  to  3,591  in  1907.^  A strong  public  opinion 

* The  Committee  had  assumed  that  ophthalmia  prevailed  practically  to  the  same  extent 
as  in  1874,  and  they  had  largely  based  their  conclusions  on  this.  But  a careful  examination 
of  the  children  in  the  Metropolitan  schools  made  by  expert  ophthalmic  surgeons  in  1874  and 
1896  made  clear  the  true  facts  shown  in  the  following  table  : — 


— 

1874. 

1896. 

Total  seen 

8,798 

13,047 

Discharging  eyes  . . . . 

11*90  per  cent. 

4*06  per  cent. 

Trachoma,  or  “ bad  granular  lids 

42*00  „ „ 

4-91  „ „ 

Ophthalmic  corneal  damages 

9-10  „ „ 

1 

1-28  „ „ 

“ These  figures,”  said  Dr.  Stevenson,  who  reported  in  1897,  “ tell  their  own  tale  so  plainly 
that  they  need  scarcely  a word  of  comment.  They  show  that  during  the  last  twenty-two 
years  a great  improvement  has  taken  place  in  the  ophthalmic  state  of  the  Poor  Law  child- 
ren. As  to  the  main  causes  of  the  change,  these  may  be  looked  for  generally  in  ; 
(a)  The  increased  attention  paid  to  ophthalmia,  both  inside  and  outside  the  schools  ; and 
(&)  the  bettering  of  school  environment.”  (Report  by  Sydney  Stevenson,  M.B.,on  . . . 
the  Ophthalmic  State  of  Poor  Law  Children  in  the  Metropolis,  c.  8597,  p.  34.) 

iDavy,  3453.  Ibid.,  3458.  ^ Ibid.,  Vol.  I.,  App.  No.  v.  (12);  Thirty-sixth 

Annual  Report,  Local  Government  Board  [Cd.  3665],  1907,  p.  388. 
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has  been  formed  in  favour  of  boarding-out,  and  a great  impetus  given  to 
the  cottage  and  scattered  homes  systems.  Moreover,  although  no  new 
Central  Authority,  such  as  was  suggested  for  supervising  London  Poor 
Law  children,  was  ever  formed,  the  Local  Government  Board  in  1897 
adopted  the  idea  to  some  extent  by  an  Order  which  laid  upon  the  Metro- 
politan Asylums  Board  the  duty  of  providing  for  certain  classes  of 
children  requiring  special  treatment. 

368.  Merits  of  different  types  of  Poor  Law  schools. — Without 
desiring  to  reopen  the  controversy  as  to  whether  the  Committee  of 
1896  was  justified  in  its  Report, we  have  felt  the  importance  of  forming 
our  own  judgment  as  to  the  merits  of  the  different  types  of  school. 
District  or  ''Associated''  schools. — Some  of  the  evidence  we  have 
received  is  strongly  in  favour  of  the  district  or  “ associated  ” schools  as 
compared  with  smaller  schools  and  homes.  Miss  Stansfeld,  who  inspects 
for  the  Local  Government  Board,  writes  : — 

“ The  children  who  come  under  the  care  of  the  Poor  Law  have,  as  a rule,  been 
neglected  and  subjected  to  bad  example  in  such  moral  faults  as  dishonesty, 
intemperance,  idleness,  lying  and  the  like,  and  the  re-shaping  of  their  characters 
needs  expert  handling.  This,  as  it  seems  to  me,  can  best  be  secured  from  experienced 
teachers  and  attendants  in  the  Associated  Schools. 

“ The  bedrooms  of  Cottage  Homes  are  liable  to  be  sources  of  moral  contamination. 
Too  much  importance  cannot  be  attached  to  the  grave  danger  incurred  by  placing 
a few  children  alone  in  a bedroom.  There  cannot  be  proper  supervision,  and  it  is 
not  within  the  power  of  the  most  watchful  “ Mother  ” so  to  classify  her  children 
as  to  guard  against  mischief.  Many  of  the  children  in  the  Poor  Law  schools  come 
from  the  lowest  surroundings,  where  they  have  passed  through  experiences  and 
witnessed  scenes  the  description  of  which  must  be  demoralising  to  the  children  who 
have  been  more  carefully  guarded.  In  the  large  dormitories  of  the  Associated 
Schools  such  undesirable  conversation  is  less  likely.  There  are  attendants  about, 
and  there  is  the  feeling  that  out  of  so  many  one  might  tell.”  ^ 

369.  In  Mr.  Lockwood’s  evidence  ^ also  there  is  high  commendation 
of  these  associated  schools  and  it  is  fully  supported  by  the  extracts 
which  he  gives  from  the  Reports  of  the  Inspectors  of  the  Board  of  edu- 
cation. So  far,  again,  as  any  returns  can  be  got,  the  children  from  the 
large  schools  do  as  well  as  those  from  the  small : — 

“ It  depends  entirely  upon  the  way  each  system  is  administered.  Of  course  in 
the  very  large  schools,  the  very  large  numbers  would  tend  to  make  them  in  some 
way  mechanical,  but  at  the  same  time  they  give  them  advantages  which  smaller 
numbers  cannot  have.  In  a very  large  school  you  can  have  a better  staff  and  more 
selection.  , . . There  is  one  school  which  did  very  excellent  work  which  is  now 
shut.  ...  I have  taken  the  case  of  ninety-nine  girls,  who  came  out  ten  years  ago 
at  the  age  of  about  fifteen  as  a rule,  who  are  now  therefore  about  twenty-five  years 
of  age.  I made  a special  Report  and  it  is  wonderful  how  well  some  of  those  girls 
are  doing,  and  how  they  have  risen  in  the  world.”  ^ 

A similar  view  is  expressed  by  Mr.  Davy  : — 

“ There  must  be,  I think,  to  anyone  who  looks  at  the  evidence  as  to  the  dispau- 
perisation  of  the  children  educated  in  the  old  schools,  some  little  misgiving  as  to 
whether  the  children  educated  in  the  new  schools  are  going  to  do  quite  as  well  as 
the  old  ones.  There  is  just  a doubt  whether  there  may  not  be  in  small  cottage 
homes  where  the  children  are  mixed  and  not  classified  according  to  age,  certain  moral 
mischiefs  which  might  well  be  guarded  against  in  the  larger  schools  ; and  there  may 
be  a doubt,  and  a strong  doubt  too,  whether  the  industrial  training,  which  is  to  my 
mind  the  main  consideration,  will  be  as  good  in  these  small  homes  as  it  was  in  the 
large  ones.”^ 

370.  We  are  of  opinion  that  the  truth  lies  with  those  who  hold  that 
more  depends  upon  the  administration  than  upon  the  system  : — 

There  is  no  doubt  that  there  are  advantages  peculiar  to  every  way  in  which  the 

^ Stansfeld,  Vol.  I.,  App.  xxvi.  (a)  06  (2)  (3). 

33911.  ^ Davy,  3458. 


^Lockwood,  13518. 


3 Poole, 
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Poor  Law  children  can  be  maintained — boarding-out,  ‘ barrack  ’ schools,  cottage  homes, 
scattered  homes — all  have  their  various  merits.  The  success  or  failure  of  any  system 
must  depend  entirely  on  the  people  by  whom  it  is  administered.”  ^ 

The  Association  of  Superintendents  of  Poor  Law  Schools  agree  : — 

“ With  reference  to  the  question  of  the  different  systems  of  arranging  for  the 
care  of  the  Poor  Law  child,  it  is  not  a question  of  system,  but  of  administration. 
The  infallible  test  of  assessing  the  value  of  any  arrangement  is  the  examination  of 
those  living  under  the  arrangement.  It  is  impossible  for  a badly  ordered  barrack, 
block  or  cottage  to  produce  alert,  cheerful,  upstanding  and  responsive  boys  and  girls.”  ^ 

371.  The  opinion  of  the  investigator  whom  we  asked  to  report  to  us 
on  the  condition  of  children  under  the  Poor  Law  is  to  the  effect  that  the 
large  school  is  more  suitable  for  boys  than  for  girls  : — 

“ In  a great  School  like  Norwood  the  children  are  clean  and  well  clothed  ; they 
are  doubtless  well  trained  and  educated,  their  physical  condition  is  looked  after  and 
defects  treated  carefully.  There  can  be  a good  deal  of  corporate  life  about  such  an 
institution  ; there  are  bands,  and  clubs  for  games,  and  swimming,  etc.  Group  photo- 
graphs of  school  mates  and  class  mates  are  taken,  and  all  help  to  develop  a feeling 
amongst  the  children  of  a common  bond  and  a common  interest.  But  for  girls,  at 
any  rate,  such  a training  is,  I feel  sure,  not  an  effective  one.”  ^ 

372.  Finally,  we  may  quote  the  opinion  expressed  in  the  Report  on  the 
educational  work  in  Poor  Law  schools  issued  in  July,  1908,  by  the  Board 
of  Education  : — 

“ Whatever  opinions  we  may  have  been  disposed  to  form  on  the  vexed  question  of 
cottage  homes  v.  barracks  schools  as  rival  methods  of  boarding  children,  we  are  not 
able  to  detect  in  the  schools  of  either  class  any  general  characteristic  which  can  be 
held  to  be  distinctive  of  the  particular  system  adopted.  Our  principal  conclusion 
on  this  point  is  that  the  success  of  the  school  depends  almost  entirely  on  the  character 
of  the  supervision  and  the  personnel  of  the  staff.” 

373.  Scattered  homes. — That  the  criticism  of  district  schools  has  led 
to  variations  in  the  methods  adopted  for  bringing  up  the  children  is,  no 
doubt,  a great  gain.  Schools  of  various  types  but  all  separate  from  the 
workhouse  have  steadily  increased  in  number.®  About  1867,  the  plan 
of  building  small  groups  of  cottages  was  introduced.®  In  1871  the  Mana- 
gers of  the  Asylum  Districts  in  the  Metropolis  were  empowered  with 
the  approval  of  the  Local  Government  Board  to  establish  training  ships 
for  boys ; and,  although  only  one  has  been  instituted  under  the  Poor 
Law,  Guardians  make  frequent  use  of  ships  provided  by  other  agencies. 
The  “ scattered  homes  ” system  was  started  in  SheflSeld,'^  nine  such  homes 
had  been  established  in  1896,  and  the  system  is  being  increasingly  adopted 
by  other  Unions.  We  have  visited  homes  and  schools  of  every  type, 
and  have  found  excellent  work  being  done  in  all.  Each  type,  however, 
has  its  own  drawbacks  and  difficulties.  Mr.  Bagenal  points  out  that  the 
scattered  homes  system  has  the  merit  of  involving  very  little,  if  any,  capital 
expenditure,  and  thinks  also  that  the  home  life  is  on  the  whole  better 
than  in  the  grouped  cottage  system,  though  the  children  may  not  get  as 
good  an  industrial  training.®  Miss  Stansfeld,  on  the  other  hand,  thinks 
that  the  strain  of  managing  thirteen  children  in  a scattered  home  is 
often  too  great  for  the  “ foster-mother,”  ® while  the  children  lack  the 
special  advantages  which  they  can  have  in  “ grouped  cottage  homes.” 
Our  investigator  reports  : — 

“ Grouped  cottage  homes,  such  as  those  at  Ponteland,  and  scattered  homes  both 
have  special  advantages  and  both  can  be  very  good.  Scattered  homes,  if  not  too 
large  (not  more  than  eight  or  ten  children)  and  especially  if  the  sexes  are  mixed 
and  the  group  made  as  permanent  as  possible,  do  give  a certain  sort  of  home  life 

^ Poole,  33856  (30).  ^ Dean,  28302  (8).  ® Report  on  the  Condition  of  Children 

in  Receipt  of  Relief,  Miss  Williams,  p.  103.  Board  of  Education,  Report  on  Poor 
Law  Schools,  1908,  p.  12.  “ Davy,  3459.  ® Davy,  3439.  . ^ Wilson,  40081  (10). 

8 Bagenal,  6937.  » Stansfeld,  14288.  Ibid.,  14.396. 
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which  for  girls  especially  is  worth  while,  but  the  value  of  the  system  depends 
entirely  on  the  personality  of  the  foster-mother.”  * 

374.  Cottage  homes. — In  connection  with  the  subject  of  cottage  homes 
we  feel  bound  to  call  attention  to  their  increasing  elaborateness,  and  the 
growing  cost  of  maintenance  in  them.  The  original  idea  of  a cottage 
home  was  a real  cottage,  but  the  cottage  has  now  become  a villa.”  ^ In  the 
Appendix  to  Vol.  I.,  App.  V.  (4)  will  be  found  a Return  showing  the 
cost  per  bed  (exclusive  of  site)  in  the  cottage  homes  which  have  been 
built  in  the  last  twenty  years.  It  is  not  easy  to  make  comparisons  of 
any  value  between  Unions  which  are  situate  in  different  parts  of  the 
country  and  in  which  the  conditions  vary  not  a little,  but  the  general 
impression  conveyed  by  the  Return  is  that  the  system  is  becoming  more 
and  more  costly.  Our  own  visits  have  confirmed  this  impression,  and 
whilst  we  recognise  and  warmly  appreciate  all  that  is  being  done  by 
Guardians  and  officers  in  these  institutions  for  the  children  under  their 
care,  the  question  suggests  itself — How  far  are  similar  advantages 
within  the  reach  of  the  independent  labourer  and  the  small  ratepayer  ? 
It  is  true  that  these  considerations  should  not  be  paramount  in  deciding 
on  the  scale  and  equipment  of  cottage  homes,  but  they  should  not  be 
overlooked. 

375.  The  same  consideration  from  another  point  of  view  is  suggested 
by  the  following  : — 

“ It  must  be  rather  difficult  for  a girl  who  has  spent  her  leisure  time  at  school 
in  playing  hockey,  croquet  and  organised  games,  who  has  been  taught  swimming 
and  given  a regular  course  of  gymnastics,  who  has  been  taken  on  half-holidays  to 
places  of  interest  and  has  had  free  access  to  a library  and  recreation  rooms,  to 
settle  down  to  an  ordinary  servant’s  work.  A child  in  its  own  home  has  between 
school  hours  to  help  in  various  ways  and  learns  early  the  necessity  of  real  work, 
and  has  experience  of  the  cost  of  clothing  and  food.  The  clothing,  food  and 
recreation  of  a Poor  Law  child  should  not  be  better  or  more  expensive  than  those 
which  could  be  provided  for  it  by  good  parents  in  its  own  rank  of  life.’’  ® 

376.  We  have  ourselves  seen  homes  which  were  of  a much  less  costly 
type  and  quite  as  efficient : — 

“We  were  much  pleased  with  all  we  saw,  and  we  think  it  may  be  affirmed  that 
the  homes  are  a great  success  and  very  well  adapted  for  the  purpose  they  serve. 
...  We  need  scarcely  add  that  they  cannot,  of  course,  compare  with  the  modern 
homes  that  are  thought  necessary  for  city  unions  ; they  are  on  a wholly  different 
scale  and  of  a different  type,  less  pretentious  and  much  less  costly,  but  we  cannot 
say  less  efficient  or  useful  as  regards  the  future  of  the  children  whose  wants  they 
meet.”"* 

377.  Mr.  Bagenal  further  argues  : — 

“ If  we  are  going  to  have  any  progressive  and  continuous  decrease  of  childhood 
pauperism,  and  if  all  the  philanthropic  and  educational  agencies  of  this  country 
are  going  to  work  any  good  at  all,  it  will  be  in  the  direction  of  improving  the 
conditions  of  child-life  and  lessening  the  chance  of  their  becoming  paupers.  If 
that  is  so,  in  process  of  time,  this  vast  capital  expenditure  on  children’s  homes  and 
grouped  cottage  homes  will  be,  to  a certain  extent,  thrown  away.”  ° 

378.  Boarding  out. — Many  difficulties  in  dealing  with  children  are 
avoided  where  Guardians  are  able  and  willing  to  adopt  the  system  of 
“ boarding-out.”  In  this  case  the  expense  is  comparatively  small  and 
involves  no  capital  outlay ; when  the  system  is  well  managed  a real 
home  life  is  secured  for  the  children,  and  they  enter  into  industrial 
life  upon  the  same  terms  as  the  children  of  the  independent  working 
class.  On  the  other  hand,  it  is  more  difficult  to  be  certain  that  they 
meet  with  kindly  treatment;  and  they  share  in  none  of  the  special 

^ Report  on  the  Condition  of  Children  in  Receipt  of  Relief,  Miss  Williams,  p.  103. 
2 Davy,  1865.  » Poole,  33856  (28).  < Visits^  Urban  52.  ® Bagenal,  6937. 
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advantages  enjoyed  in  Poor  Law  schools.  Moreover,  under  the  present 
Regulations  of  the  Local  Government  Board,  the  class  which  can  be 
dealt  with  in  this  way  includes  only  children  between  the  ages  of  two 
and  ten,  and  upon  whom  there  will  be  no  rival  claims  to  those  of  the 
foster-parent,  i.e.,  the  orphans  and  deserted.^ 

379.  In  England  a sharp  distinction  is  made  between  “boarding-out 
within  the  Union,”  and  “boarding-out  without  the  Union.”  The  first 
system  has  been  of  long  standing  under  the  form  of  out-relief.  The 
first  Order  regulating  it  was  that  of  the  Local  Government  Board, 
September  10th,  1877,  entitled  “ Out-relief  within  Unions  to  orphans 
and  deserted  children.”  ^ Under  this  Order  the  children  were  under 
the  supervision  of  the  relieving  officer,  who  had  to  visit  and  report  upon 
each  every  six  weeks,  and  of  the  Medical  Officer,  who  had  to  visit  and 
report  once  a quarter  at  the  remuneration  of  2s.  6d.  per  head  per 
quarter.^  In  1889,  an  Order  was  issued  which  authorised  Committees 
of  ladies  and  gentlemen  to  undertake  the  supervision  of  the  children 
within  the  Union  and  enabled  the  Guardians  to  dispense  with  the  visits 
of  the  relieving  officers.^  Boarding-out  without  the  Union  was  first 
sanctioned  by  the  Poor  Law  Board  in  1870,^  by  an  Order  under  which  : — 

“ Committees  of  ladies  and  gentlemen,  of  no  less  than  three  in  number,  all 
voluntary  and  unpaid,  were  authorised  to  receive  and  place  out  in  their  ‘ neighbour- 
hood’ children  chargeable  to  Unions  other  than  those  in  which  the  places  where 
the  children  were  boarded-out  were  situated.  A large  number  of  children  charge- 
able to  London  Unions,  and  others,  were  accordingly  boarded-out  in  Westmorland, 
Devonshire,  Buckinghamshire,  and  other  distant  counties.  The  order  contained 
rules  as  to  the  visitation  of  the  children  by  the  committees,  as  to  the  character  of 
the  homes  in  which  they  were  to  be  placed,  and  the  number  of  children  allowed  in 
each  home,  etc.”  ® 

380.  In  1885,  an  Inspector  was  appointed  to  visit  and  report  upon 
the  Committees,  the  children  and  their  homes.  Two  more  Inspectors 
have  been  appointed  since,  and  a very  complete  system  of  inspection 
has  been  elaborated  by  them.'^  It  is  this  inspection,  with  the  greater 
security  which  it  affords  to  the  children,  which  constitutes  the  main 
difference  between  the  boarding-out  within  and  without  the  Union, 
Within  the  Union  Committees  are  optional,  and  there  is  no  inspection 
from  the  Local  Government  Board  ; without  the  Union  both  Committees 
and  inspections  are  compulsory. 

381.  Our  Investigators  have  examined  carefully  into  the  working  of 
both  systems;  and  are  of  opinion  that  boarding-out  within  the  Union  is 
liable  to  be  very  unsatisfactory  owing  to  lack  of  proper  supervision. 
Full  details  of  the  children  seen  and  the  conditions  under  which  they 
were  living  will  be  found  in  the  Report  of  these  Investigators : we 
quote  their  summary  here  : — 

“ It  is, clear  from  the  accounts  of  these  six  unions  that  effective  supervision  of 
boarded-out  children  and  their  homes  is  not  obtained  under  the  ordinary  Poor  La  w 
administration.  This  fact  becomes  still  clearer  on  contrasting  the  conditions  found 
in  these  unions  with  those  prevailing  amongst  the  groups  of  children  boarded  out 
under  boarding-out  committees  without  their  unions.  Supervision  of  homes  and 
children  by  guardians  and  relieving  officers  was  never  found  to  be  satisfactory.”  ® 


^ Mason,  9587.  ^ Seventh  Annual  Report,  Local  Government  Board  [Cd.  2130], 

1878,  pp.  193-200.  ^ Ibid.,  Art.  12-13.  Nineteenth  Annual  Report,  Local  Go- 
vernment Board  [Cd.  6141],  1890,  pp.  57-72.  ® Twenty-third  Annual  Report,  Poor 

Law  Board  [Cd.  396],  1871,  pp.  18-22.  ^ Mason,  Vol.  I.,  App.  xx.  (A)  (2).  ^ 

App.  XX.  (A),  (5,  9,  10.)  ® Report  on  the  Condition  of  Children  in  Receipt  of  Relief, 

Miss  Williams,  pp.  91-2. 
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382.  Exceptions  are  made  in  favour  of  one  Union  where  supervision 
was  exercised  by  a superintendent  relieving  officer  of  an  unusually  high 
standard/  and  of  another  where  the  work  was  done  by  a Committee 
of  ladies.^ 

383.  We  think  that  the  defects  in  this  branch  of  boarding-out  may 
be  met  to  a large  extent  if  our  recommendations  as  to  the  better  super- 
vision of  out-relief  in  general  are  carried  into  effect.  More  especially 
do  we  recommend  that  this  work  should  be  placed  in  the  hands  of 
competent  women  officers,  and  should  be  brought  under  Local  Govern- 
ment Board  inspection.  We  think  also  that  special  care  should  be 
taken  when  the  boarding-out  is  with  relatives.  Too  often  in  these 
cases  the  Guardians  merely  give  out-relief  on  behalf  of  the  child 
without  sufficient  consideration  of  the  conditions  under  which  it  is  to 
live.  We  think  that  all  such  cases  should  be  specially  notified  to  the 
Local  Government  Board. 

384.  Our  Investigator  reports  much  more  favourably  upon  board- 
ing-out without  the  Union,  as  carried  on  under  Committees  and 
Inspectors  : — 

“ Taken  as  a whole  the  supervision  of  the  boarding-out  Committees  visited  in 
the  course  of  this  inquiry  was  wonderfully  good  and  contrasted  very  favourably 
with  supervision  by  guardians  and  relieving  officers.”  ^ 

Again  : — 

“ Boarding-out,  especially  in  country  districts,  is  certainly  the  best  method  of 
dealing  with  the  small  minority  of  pauper  children  eligible  and  suitable  for 
boarding-out,  and  especially  for  girls.  I have  never  myself  seen  children  from  any 
sort  of  Poor  Law  home  or  institution  making  friends  with  or  playing  with  their 
schoolmates  on  terms  of  equality,  though  I was  told  they  did  so  at  Ponteland. 
Boarded-out  children  on  the  other  hand  can  be  just  the  ordinary  children  of  the 
place  sharing  in  all  its  life.”  ^ 

“Boarding-out,  when  properly  supervised  and  with  an  active  and  wise  boarding- 
out  committee,  is,  I believe,  the  ideal  system  both  for  boys  and  girls,  but  especially 
for  girls.  Suitable  homes,  however,  are  not  easy  to  find.”  ^ 

385.  Our  Medical  Investigator,  Dr.  McVail,  reports  to  the  same  effect : 

“ I am  strongly  of  opinion  that,  as  far  as  possible,  the  rearing  of  pauper  children 
should  be  done  in  the  country,  not  in  the  town  ; and  the  holding  of  that  opinion 
is  partly  why  I prefer  boarding-out  to  scattered  homes.”  ® 

We  gather  from  the  recommendations  which  we  have  received,  that  a 
large  number  of  Boards  of  Guardians  are  in  favour  of  extending  the 
boarding-out  system  ; while  many  consider  that  the  payments  to  the 
foster  parents  should  be  increased. 

386.  Notwithstanding  the  advantages  of  boarding-out,  it  is  but  little 
adopted  in  England.  The  number  of  children  boarded-out  without  the 
Union  has  diminished  during  the  last  ten  years,  touching  the  lowest  point 
three  or  four  years  ago,  and  on  1st  January,  1908,  stood  at  1,876.  The 
number  of  those  within  the  Union,  on  the  other  hand,  was  slowly  rising 
until  the  year  1907,  when  there  was  a slight  decline,  and  on  1st  January, 
1908,  the  number  stood  at  6,689.'^  As  compared  with  the  46,251  orphans 
and  children  “ relieved  without  parents  ” ® these  numbers  are  very  small, 
and  contrast  sharply  with  those  in  Scotland,  where  92  per  cent,  of  the 
orphan,  deserted  and  “ separated  ” children  were  boarded-out  on  15th  May, 

^ Report  on  the  Condition  of  Children  in  Receipt  of  Relief,  Miss  Williams,  p.  92. 
^ Ibid.,  App.  xix.  ^ Ibid.,  p.  94.  Ibid.,  p.  95.  ^ Ibid.,  p.  103.  ® Dr.  McYail’s 

Report,  p.  88.  ^ Thirty-sixth  Annual  Report  of  the  Local  Government  Board  [Cd. 

3G65],  1907,  p.  cxxiv.  Pauperism,  England  and  Wales,  half-yearly  statement  for  1st 
January,  1908,  H.C.  130  of  1908,  p.  xiv.  ” Statistical  Appendix,  Part  I.,  Table  xvii. 
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1907.^  The  reason  for  the  difference  is  not  very  clear.  The  Chief  In- 
spector, Miss  Mason,  says  : — 

“ The  supply  of  committees  and  homes  is  still  quite  unequal  to  the  demand,  and 
there  is  still  need  for  fresh  ones  in  places  where  none  exist  at  present.”  ^ 

In  Scotland  there  seems  to  be  little  difficulty  in  finding  suitable  homes. 
The  difference  is  sometimes  attributed  to  the  different  characteristics  of 
the  two  nations.  Sometimes  again,  it  is  said  that  there  is  too  much  inspec- 
tion in  England,  and  that  it  is  resented  by  the  foster  parents.  Having 
this  in  mind  Committees  of  our  number  have  gone  round  with  one  of  the 
Inspectors  and  watched  her  at  work ; they  failed  to  see,  on  the  part  of 
either  foster  parents  or  children,  any  signs  of  resentment  or  dislike  to  a 
very  minute  inspection — a result  attributable,  no  doubt,  to  the  great 
tact  with  which  it  was  carried  out.  We  can  appreciate  the  force  of  the 
criticism  that  such  inspection  must  not  be  of  an  inquisitorial  nature. 
Some  confidence  must  be  placed  in  the  foster  parents  and  in  their  good 
faith,  and  any  ill-founded  suggestion  or  suspicion  that  they  have  abused 
the  trust  reposed  in  them,  presumably  after  full  inquiry,  may  defeat  its 
object  and  prevent  suitable  persons  from  undertaking  such  a charge. 

387.  Another  possible  reason  for  the  scarcity  of  good  homes,  is  the 
difficulty  in  many  places  of  forming  Committees  of  ladies ; in  Scotland 
there  are  no  such  Committees,  and  the  Commissioners  have  seen  children 
boarded-out  in  places  where  it  would  have  been  impossible  to  form  one. 

888.  Since  the  Report  of  the  Departmental  Committee  in  1894  there 
has  been  strong  public  opinion  in  favour  of  extending  boarding-out ; 
and  it  is  not  sufficiently  realised,  firstly,  that  it  is  difficult  to  find  suitable 
homes,  and,  secondly,  that  practically  only  orphan,  deserted,  and  adopted 
children  can  be  dealt  with  in  this  way.  Miss  Mason  points  out  in  her 
evidence : — 

“Foster-parents  constantly  ask  me  if  I know  whether  the  child  has  parents,  be- 
cause they  say  ‘ I will  not  have  her  if  she  has  because  I will  not  be  interfered  with.’  ” ® 

889.  We  cannot  say  that  it  is  proved  that  the  existing  system  of  super- 
vision adds  appreciably  to  the  difficulty  of  finding  suitable  homes  in 
England,  and  whilst  strongly  advocating  the  extension  of  boarding-out 
as  far  as  possible  we  do  not  recommend  any  relaxation  in  the  care  exer- 
cised. The  present  supervision  within  the  Union  we  consider  to  be  as 
a rule  quite  inadequate. 

390.  In  our  opinion  it  would  be  right  that  in  all  cases  the  fullest  inquiry 
should  be  made  into  the  character  of  the  foster  parents  and  the  suitability 
of  the  home  before,  rather  than  after,  the  children  are  handed  over.  If 
this  were  systematically  done  it  would  greatly  lighten  the  subsequent 
task  of  supervision,  and  not  improbably  tend  to  produce  a better  class 
of  foster  parents  than  can  be  found  at  present.  We  are  of  opinion  that 
the  principle  followed  in  the  Orders  which  regulate  boarding-out,whereby 
it  is  laid  down  that  no  person  is  eligible  as  a foster  parent  who  does  not 
profess  the  same  religious  belief  as  is  indicated  on  the  creed  register  of 
the  child,  should  be  made  applicable  in  cases  in  which  persons  receive 
Poor  Law  children  for  adoption. 

391.  Number  and  condition  of  children  in  workhouses. — Notwith- 
standing all  the  efforts  which  have  been  made  for  the  last  seventy  years, 
a very  large  number  of  children  are  still  maintained  in  the  workhouses. 
In  the  half-year  ended  at  Lady  Day,  1859,  of  an  average  number  of 


^ Thirteenth  Annual  Report,  Local  Government  Board  for  Scotland,  1907,  p.  viii. 
Mason,  Yol.  I.,  App.  (xx.)  (a)  (17).  ® Mason,  9701. 
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33,576*  children  under  instruction  in  separate,  district,  and  workhouse 
schools  in  England  and  Wales,  26,513  were  being  educated  in  workhouse 
schools,  4,381  in  nineteen  separate  schools,  2,682  in  six  district  schools.^ 
On  January  1st,  1908,  out  of  62,426  indoor  pauper  children,  16,221  were 
maintained  in  workhouses,  a considerable  number  of  whom  were  under 
medical  treatment.^ 

392.  It  will  be  noted  that  the  proportion  is  much  diminished,  but  the 
actual  number  is  still  large,  and  we  have  ourselves  seen  that  the  condition 
of  such  children  is  sometimes  far  from  satisfactory.  Where  most  of  the 
children  have  been  removed  to  schools,  it  would  seem  that  the  Guardians 
are  apt  to  take  less  interest  in  the  few  that  remain.  In  many  Unions 
indeed,  the  children  are  treated  with  the  utmost  kindness  and  care,  and 
in  all  Unions  the  majority  now  go  out  to  the  public  elementary  schools, 
only  565  being  still  taught  in  workhouse  schools  at  the  commencement 
of  the  year  1907.®  Elsewhere  we  have  ourselves  found  children  in 
surroundings  so  dreary  that  it  seems  strange  that  Guardians  who  have 
families  of  their  own  could  acquiesce  in  them.  The  following  are 
instances  of  some  of  the  places  visited  by  us  : — 

“ (1)  The  nursery  was  bad,  very  messy,  and  the  children  looked  miserable  ; some 
of  the  infants  were  being  nursed  by  old  women,  some  lay  in  cradles  with  wet  bed- 
ding, and  were  provided  with  ‘ comforters.’  . . . The  infirm  and  children  over  three 
are  in  the  same  building,  apart  from  the  main  body  of  the  house.  The  children  are 
under  the  care  of  a woman  who  has  been  there  twenty-seven  years  and  has  two 
helpers.  She  is  a fairly  capable,  roughish  sort  of  woman,  hardly  fit  for  such  a 
responsible  position.  She  was  reluctant  to  show  anything,  and  I had  to  push  my 
way  in  everywhere.  The  three-year-old  children  were  in  a bare  and  desolate  room^ 
sitting  about  on  the  floor  and  on  wooden  benches,  and  in  dismal  workhouse  dress. 
The  older  ones  had  all  gone  out  to  school  ....  except  a cripple,  and  a dreary 
little  girl  who  sat  in  a cold  room  with  bare  legs  and  her  feet  in  a pail  of  water  as  a 
‘ cure  ’ for  broken  chilblains.  The  washing  arrangements  are  unsatisfactory  ; the 
children  have  no  tooth-brushes,  and  very  few  hairbrushes.  They  do  not  wear 
workhouse  dress  to  go  to  school,  but  I saw  some  coming  in  from  school  in  the  rain 
who  were  not  properly  dressed  for  a wet  day.  Altogether  there  is  great  need  for 
reform  in  the  treatment  of  the  children.’’ 

“ (2)  The  children  (thirty-nine  girls  and  twenty-three  boys)  are  housed  in  the 
workhouse  under  the  care  of  a male  and  a female  industrial  trainer,  but  they  are  not 
kept  separate  from  the  adult  inmates.  Indeed  the  children’s  wards  left  on  our 

minds  a marked  impression  of  confusion  and  defective  administration In 

appearance  the  children  were  dirty,  untidy,  ill-kept,  and  almost  neglected.  Their 
clothes  might  be  described  with  very  little  exaggeration  as  ragged,  and  when  the 
inspector  told  a group  of  children  to  take  off  their  right  boots  large  holes  were  dis- 
played in  six  stockings  out  of  thirteen.  The  eyes  of  some  of  the  children  seemed 
suspiciously  ‘ weak,’  and  in  two  or  three  cases  to  be  suffering  from  some  serious 
inflammation.”  ^ 

“ (3)  In  the  nursery  we  found  the  babies  of  one  to  two  years  of  age  preparing  for 
their  afternoon  sleep.  They  were  seated  in  rows  on  wooden  benches  in  front  of  a 
wooden  table.  On  the  table  was  a long  narrow  cushion,  and  when  the  babies  were 
sufiiciently  exhausted  they  fell  forward  upon  this  to  sleep.  The  position  seemed 
most  uncomfortable  and  likely  to  be  injurious.  We  were  told  that  the  system  was 
an  invention  of  the  matron’s  and  had  been  in  use  for  a long  time.”  ® 

“ (4)  There  are  twenty  children  in  the  house  : the  girls  and  younger  boys  have  a day 
room  together,  and  sleep  together  in  a room  three  stories  up.  This  is  the  only  room 
in  which  there  is  no  second  exit  in  case  of  fire.  There  are  two  older  boys  who  go 


* This  is  not  the  total  number  of  indoor  pauper  children.  On  1st  January,  1859,  there 
were  in  the  unions  from  which  returns  were  received  46,518  pauper  children,  some  of 
whom  were  attending  the  national  or  village  schools  ; others  do  not  appear  to  have  been 
under  instruction,  whilst  others  were  not  of  school  age. 

^ Twelfth  Annual  Report,  Poor  Law  Board,  2675,  1860,  pp.  18,290  et  seq.  ^ Statistical 
Appendix,  Part  I.,  Table  xvii.  ® Thirty-Sixth  Annual  Report,  Local  Government  Board 
[Cd.  3665],  1907,  p.  388.  Visits ; Urban  39.  ^ Ihid.^  27a.  ® Ihid.^  24d. 
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in  with  the  old  men.  The  babies  are  under  the  charge  of  the  laundress,  who  also 
looks  after  the  female  tramps,  and  is  responsible  for  the  young  women.  This  seemed 
to  me  a most  unsatisfactory  arrangement  ; the  laundress  was  a much  harassed  young 
woman,  and  the  babies  inevitably  neglected.  One  was  in  the  steam  and  heat  of  the 
laundry,  two  tumbling  in  the  yard,  two  in  a small  room  next  door  to  the  laundry  in 
charge  of  a disagreeable-looking  pauper  ; and  two  could  not  be  found  until  we  hunted 
them  down  in  the  young  women’s  dormitory.  This  was  very  untidy,  with  the  beds 
not  made  and  in  an  unsatisfactory  condition.  Here,  as  elsewhere,  the  provision  for 
children  is  quite  bad.’’  ^ 

“ (5)  The  chief  defect  here,  as  in  so  many  workhouses,  is  in  the  accommodation 
for  the  children.  The  boys’  day-room  is  absolutely  dreary  and  bare  ; and  they 
share  a yard  and  lavatories  with  the  young  men.  There  are  two  sleeping  rooms, 
one  over  the  day-room,  the  other  over  a carpenter’s  shop  containing  a large  heap  of 
shavings  and  other  inflammable  material.  'The  windows  of  the  sleeping  rooms  are 
barred,  and  escape  in  case  of  fire  might  be  impossible.  An  old  man  sleeps  with  the 
boys.  The  girls  use  the  sewing-room  as  a day-room.  The  older  children  go  to 
school  miles  distant,  taking  bread  and  butter  or  jam  with  them,  and  dining  on 
their  return  when  the  other  inmates  have  their  tea.  The  dining-hall  is  used  by  all 
inmates  at  the  same  time.  It  may  be  noted  that  here,  in  contrast  to  most  country 
workhouses,  the  girls  have  separate  towels  and  brushes.  No  tooth  brushes,  however, 
and  the  matron  says  their  teeth  are  bad.”  ^ 

393.  These  are  some  of  the  most  unsatisfactory  cases  seen  by  us,  and 
as  a rule  the  children  in  the  workhouse  are  better  cared  for.  But 
even  then  the  conditions  leave  much  to  be  desired.  Our  Investigator 
reports  : — 

“ The  retention  of  children  in  workhouses  is  always  unsatisfactory.  Even  where 
they  have  special  attendants  they  are  never  completely  separated  from  the  ordinary 

inmates The  arrangements  for  their  tendance  and  training  are  never  as  good 

as  in  an  establishment  wholly  given  up  to  them  ; the  separation  from  the  ordinary 
inmates  of  the  workhouse  was  very  incomplete  in  each  case  I saw.  When  sent  out 
to  school  (as  they  were  in  both  the  unions  under  discussion)  they  did  not  enter  into 
the  play  or  out-of-school  life  of  the  other  children.  I have  often  felt  as  I have 
watched  the  little  groups  of  workhouse  children  drawing  off  from  the  others  that, 
to  certain  natures  at  any  rate,  this  must  painfully  emphasise  their  position.”  ^ 

394.  We  are  strongly  of  opinion  that  effective  steps  should  be  taken 
to  secure  that  the  maintenance  of  children  in  the  workhouse  be  no  longer 
recognised  as  a legitimate  way  of  dealing  with  them.  We  are  aware 
that  many  of  the  children  in  question  are  the  children  of  ‘‘  ins-and-outs  ” 
{vide  Chapter  9),  and  that  under  the  law  as  it  now  stands  there  would 
be  great  difficulties  in  carrying  out  this  recommendation.  We  think 
that  this  only  strengthens  the  argument  in  favour  of  our  recommenda- 
tion that  the  Public  Assistance  Authority  should  have  power  to  keep 
these  children  in  institutions,  while  their  parents  are  detained  in  a 
detention  colony.  Similar  considerations  apply  to  the  present  necessity 
of  discharging  (when  the  parents  go  out)  a child  while  under  treatment 
for  ophthalmia  or  some  chronic  contagious  ailment.  In  addition  to  the 
evidence  already  quoted  on  this  subject  we  may  add  that  of  Major 
Skinner,  Chairman  of  the  Special  Schools  Sub-Committee  of  the  Educa- 
tion Committee  of  the  London  County  Council,  with  reference  to 
children  of  this  class  who  have  ultimately  been  sent  to  industrial 
schools.  He  tells  us  that  the  parents  of  many  of  the  children  in  their 
schools  are 

“ thriftless,  vagrant  or  dissolute  persons  who  frequent  workhouses  and  casual  wards, 
and  who  are  unfit  to  have  the  custody  of  children.  Some  of  the  parents  are  from 
time  to  time  committed  to  prison  for  varying  terms.  While  the  parents  are  in 
prison  or  are  the  inmates  of  workhouses  the  children  are  placed  under  the  care  of 
the  Poor  Law  guardians,  and  are  usually  sent  to  the  parish  schools  ; but  when  the 

^ Yisits  : Rural  81  ; see  also  Dr.  McVail’s  Report,  p.  65.  ^ Visits  : Rural  82  ; see  also 

Dr.  McYail’s  Report,  p.  66.  ^ Report  as  to  the  Condition  of  Children  in  Receipt  of 

Relief,  Miss  Williams,  p.  103. 
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parents  are  discharged  from  prison  or  when  they  choose  to  leave  the  workhouse, 
they  have  the  power  to  claim  their  children,  who  are  thereupon  removed  from  the 
care  of  the  guardians  and  are  again  subjected  to  evil  influences  and  degrading  sur- 
roundings. . . . When  the  children  are  removed  by  their  parents  from  the  care  of 
the  guardians  it  frequently  happens  that  the  parents  have  no  homes,  or  are 
habitual  beggars.  In  such  cases  the  children  often  fall  into  the  hands  of  the 
police.^  . . . 

“ In  addition,  moreover,  to  the  children  who  fall  into  the  hands  of  the  police  or 
the  council’s  officers,  it  is  evident  that  there  are  many  others  who  escape  the 
vigilance  of  both,  chiefly  because  their  parents  are  constantly  moving  from  one 
common  lodging-house  or  free  shelter  to  another,  or,  without  committing  any 
offence  which  causes  them  to  be  taken  into  custody,  are  in  and  out  of  the  work- 
house.  For  such  children  there  is  no  hope  of  any  other  career  than  that  of 
vagrancy  or  criminality.  It  is  therefore  desirable  that  all  children  who  are  without 
proper  guardianship  should,  immediately  they  fall  for  the  first  time  into  the  hands 
of  the  guardians,  be  rescued  from  their  evil  surroundings  and  be  dealt  with  in  such 
a way  as  will  ensure  their  being  educated  and  trained  to  become  self-supporting 
and  respectable  citizens.”  ^ 

395.  Adoption  of  children  by  Guardians. — So  far  as  the  children 
are  concerned  it  is  probable  that  no  further  power  would  be  needed, 
since  the  Guardians  already  have  power,  under  the  Poor  Law  Act,  1899, 
to  adopt  children  until  the  age  of  eighteen  where  they  are  of  opinion 
that,  by  reason  of  mental  deficiency,  or  of  vicious  habits  or  mode  of  life, 
a parent  of  the  child  is  unfit  to  have  control  of  it.  A Return  made  in 
1902  showed  that  852  out  of  646  Unions  had  taken  action  under  this 
law  on  1st  June,  1902,  and  that  the  number  of  children  over  whom  the 
Guardians  were  then  exercising  the  rights  of  parents  was  7,724.^  On 
1st  January,  1908,  the  number  of  Boards  exercising  the  rights  of  parents 
was  474  out  of  640  making  returns,  and  the  number  of  children  had 
risen  to  12,417.^ 

396.  We  think  that  these  powers  should  be  more  widely  used,  and 
that  the  Authority  should  retain  supervision  of  adopted  children  up  to 
the  age  of  twenty-one.  But  we  also  think  that,  in  view  of  the  possible 
temptation  thus  offered  to  unworthy  parents  to  relieve  themselves  of 
the  care  of  their  children,  parental  responsibility  should  be  more  strictly 
enforced  in  some  cases  by  detention  in  an  institution,  and  wherever 
practicable,  by  charging  to  the  parents  the  whole  or  a part  of  the  cost 
of  maintenance  of  the  children. 

In  all  such  cases  we  are  of  opinion  that  the  children  should  become 
the  wards  of  the  Local  Authority  up  to  the  age  of  twenty-one ; that  the 
children  whether  removed  from  their  parents  or  left  with  them  should 
be  kept  under  supervision  ; and  that  one  of  the  parents,  if  found  worthy, 
or  some  other  responsible  person  should,  if  willing  to  act  in  that 
capacity,  be  associated  with  the  Local  Authority  as  the  official  guardian. 
Every  case  in  which  a conviction  is  obtained  should  be  reported  to  the 
Authority  by  the  police. 

397.  In  connection  with  the  protection  of  children  neglected  by  their 
parents,  we  may  note  that,  under  the  Children  Act,  1908,  it  is  provided 
that  a parent  or  guardian  who  neglects  a child  in  a manner  likely  to 
cause  injury  to  health  is  liable  to  a maximum  penalty  of  £100  or  two 
years’  imprisonment  with  hard  labour.  Neglect  under  this  Section 
includes  failure  to  provide  “adequate  food,  clothing,  medical  aid  or 
lodging,”  or,  in  the  event  of  the  parent  or  guardian  being  unable  to 

^ Skinner,  Vol.  IX.,  App.  xxiv.  (3)-(5).  ^ Ibid.,  pars.  (7-8).  Thirty-second 

Annual  Report,  Local  Government  Board  [Cd.  1700],  1903,  p.  Ixii.  Statistical 
Appendix,  Part  Y. 
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provide  such  food,  etc.,  failure  ‘'to  take  steps  to  procure  the  same  to  be 
provided  under  the  Acts  relating  to  the  relief  of  the  poor.”  ^ 

398.  Lack  of  systematic  records  as  to  after  careers  of  Poor  Law 
children. — One  grave  defect  which  we  have  noticed  is  the  absence  of 
systematic  record  as  to  what  becomes  of  the  children  after  passing  from 
the  care  of  the  Guardians,  generally  at  the  early  age  of  fourteen.  In 
the  few  cases  where  such  records  are  kept,  it  is  shown  that  all  but  a 
very  small  minority  do  well,  and  become  respectable  independent  men 
and  women. 2 Corroborative  evidence  of  this  is  found  in  returns  show- 
ing that  in  selected  Unions  very  few  of  the  present  inmates  of  work- 
houses  and  infirmaries  have  been  brought  up  under  the  Poor  Law. 
Again,  the  Metropolitan  Association  for  Befriending  Young  Servants, 
which  takes  charge  of  the  girls  who  leave  the  institutions  of  the  London 
Unions,  keeps  careful  records,  and  these  also  show  good  results ; the 
visitors  of  this  excellent  society  keep  in  touch  with  the  girls  until  they 
are  twenty,  or  in  special  cases  twenty-five.^  Not  less  important  than 
the  after-care  of  the  girl  is  that  of  the  boy.  The  former  almost 
invariably  lives  under  continual  supervision,  the  boy  is  usually  left  to 
shift  for  himself  without  guidance  after  work  hours.  Some  admirable 
work  for  the  care  of  this  class  has  been  commenced  by  the  Association 
for  Befriending  Boys,  chiefiy  in  London,  but  to  some  extent  in  the 
country  also.  There  is  also  an  association  which  does  similar  work  for 
Southwark  boys.  But  in  the  great  majority  of  Unions  the  Guardians 
keep  no  record  of  their  children,  and  it  is  a matter  of  chance  whether 
some  individual  Guardian  or  official  keeps  in  touch  with  a child  suffi- 
ciently to  know  what  becomes  of  it  after  the  lapse  of  a year  or  two. 
After-care  of  Poor  Law  children. — In  many  of  the  schools  we  are  glad 
to  know  that  the  superintendents  have  made  themselves  so  trusted  that 
the  children  will  turn  to  them  in  times  of  difficulty ; but  we  think  that 
something  more  than  this  is  needed.  It  is  not  Sufficient  to  send  a child 
of  fourteen  to  a situation  which  may  prove  unsuitable,  and  leave  it 
there  to  look  after  itself.  Children  of  this  age  are  greatly  handicapped 
by  having  lost  their  natural  guardians,  and  many  suffer  from  the  loss 
even  more  severely  at  this  critical  age  than  earlier  in  life.  Dr. Williams, 
in  her  Report,  writes  : — 

“ When  a pauper  child  goes  out  to  work  is  the  time  when  the  need  of  this  relation 
is  most  keenly  felt,  and  I have  had  it  very  strongly  borne  in  on  me  during  the  last 
few  months  that  many  of  the  children  who  fall  under  the  influence  of  unsatisfactory 
relations  when  they  go  out  from  the  Poor  Law  institution  to  a situation,  do  so 
because  they  want  this  very  thing”  (e.c.,  a home  tie).'^ 

399.  The  evidence  which  we  have  heard  convinces  us  that  voluntary 
agencies  may  be  relied  on  to  co-operate  in  this  work.  We  think  that 
such  agencies  should  be  recognised  by  the  Public  Assistance  Authority 
and  should  report  to  it,  and  such  reports  should  be  entered  on  a record. 
We  have  been  struck  by  the  comparatively  small  attention  given  to  the 
after-care  of  boys,  and  we  should  welcome  development  on  the  lines  of 
those  societies  which  deal  with  girls. 

400.  It  is  not  possible  to  compensate  wholly  for  the  loss  of  family 
life,  and  of  parental  care ; but  we  think  that  much  more  might  be  done 
in  the  way  of  after-care.  We  have  inquired  what  steps  are  taken  in 
this  direction  for  the  children  leaving  the  London  County  Council 


1 8 Ed.  VII.  Cap.  67,  Sec.  12.  ^ D^vy,  .8501.  Poole,  .83855  (4). 
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industrial  schools  and  reformatories,^  and  are  informed  : (i)  that  for  a 
period  of  three  or  four  years  after  leaving  school  supervision  is  com- 
pulsory, and  it  is  continued  voluntarily  for  an  indefinite  time  afterwards  ; 
and  (ii)  that  information  as  to  each  case  must  be  furnished  to  the 
Council  from  the  time  a child  is  eligible  for  disposal  until  it  attains  the 
age  of  eighteen  years.  We  think  that  a system  of  supervision  and 
record  should  be  applied  to  the  children  leaving  the  care  of  the  Poor 
Law  Authorities.  The  experience  which  would  be  gained  in  this  way 
would  be  invaluable  in  testing  the  value  of  the  education  received  by 
the  children,  and  in  enabling  less  successful  Unions  to  adopt  the  methods 
of  the  more  successful. 

401.  Some  witnesses  of  great  experience  have  urged  upon  us  the 
necessity  of  providing  homes  for  the  boys  when  they  first  leave  the 
schools,  and  until  they  become  self-supporting.  In  view  of  the  great 
difficulty  of  finding  masters  who  are  willing  to  board  apprentices,  it  has 
been  suggested  that  the  Local  Authority  should  provide  homes  in  which 
boys  who  leave  their  schools  to  take  up  work  should  be  boarded  and 
lodged.  In  such  homes  after-care  is  made  easier  and  more  thorough, 
some  discipline  can  be  enforced  and  a general  supervision  exercised,  habits 
of  cleanliness  and  order  can  be  strengthened,  and  the  demoralising  effect 
of  bad  associates  counteracted.  But,  whilst  we  recognise  these  advan- 
tages, we  are  of  opinion  that  such  provision  falls  within  the  sphere  of 
private  benevolence  and  should  be  left  to  it. 

402.  Children  of  ^parents  in  receipt  of  outdoor  relief. — By  far  the 
greater  number  ojt*  children  under  the  Poor  Law  are  those  of  parents 
receiving  out-relief,  and  it  is  only  recently  that  the  question  has  been 
explicitly  raised  whether  the  Guardians  or  the  parents  are  primarily 
responsible  for  these.  Sometimes  the  responsibility  seems  to  be  thrown 
upon  the  Guardians ; e.g.,  under  what  is  known  as  Denison’s  Act  : — 

“ Boards  of  Guardians  might  at  their  option  pay  out  of  the  poor-rates  for  the 
education  of  the  children  of  outdoor  paupers.”  ^ 

403.  It  appears,  however,  from  the  Report  of  the  Select  Committee 
on  Poor  Relief  of  1864,  that,  at  any  rate  up  to  that  date,  this  power 
was  only  rarely  used.  Indeed  the  Committee  reported  against  a pro- 
posal to  make  the  Act  compulsory,  and  also  against  a recommendation 
of  the  Royal  Commission  on  Education  that  : — 

“ Guardians  should  insist  on  the  education  of  the  child  as  a condition  of  outdoor 
relief  to  the  parents.”® 

Their  reasons  were 

“inconsistent  with  the  principles  upon  which  the  relief  of  the  poor  is 
established.” 

404.  But  this  view  was  not  followed  in  the  Education  Acts.  By 
Section  3 of  the  Elementary  Education  Act,  1873,^  it  was  made  a condi- 
tion for  the  continuance  of  outdoor  relief  by  way  of  weekly  or  other 
continuing  allowance  to  the  parent  of  any  child  above  the  age  of  five, 
or  to  such  child,  that,  unless  the  case  came  within  certain  exceptions, 
education  in  reading,  writing,  and  arithmetic  should  be  provided  for  the 
child,  and  the  Guardians  were  required  to  give  such  further  relief,  if 
any,  as  might  be  required  for  the  purpose. 

405.  The  Section  was  repealed  by  the  Elementary  Education  Act, 
1876,^  but  it  was  re-enacted  with  some  modifications  by  Section  40  of 

^ L.  C.  C.  Memo.,  Vol.  IX.,  App.  Ixxiii.  ; Home  Office  Memo.,  Vol.  IX.,  App.  Ixvi. 
^ 22  Geo.  III.,  Cap.  83.  ® Select  Committee  on  Poor  Relief,  255,  1864,  p.  35. 

" Ibid.,  p.  36.  5 36  & 37  Viet.,  Cap.  86.  « 39  & 40  Viet. 
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that  Act.  The  effect  of  later  legislation  has  been  somewhat  to  modify 
the  latter  Section,  but  at  the  present  time  outdoor  relief  on  the  order  of 
the  Guardians  by  way  of  weekly  or  other  continuing  allowance  is  con- 
ditional in  the  case  of  any  child  to  whom  the  bye-laws  of  the  Local 
Education  Authority  apply,  on  the  attendance  of  the  child  at  school  to 
the  extent  required  by  the  bye-laws.  The  Guardians  must  still  give 
any  further  relief  which  may  be  necessary  for  the  purpose,  but  since 
the  introduction  of  free  education  this  duty  is  limited  to  the  case  of 
children  who  can  only  attend  a particular  school  on  payment  of  a fee. 

406.  The  immediate  responsibility  of  providing  education  for  the 
children  of  a parent  in  receipt  of  outdoor  relief  rests  with  the  parent, 
the  function  of  the  Guardians  being  limited  to  seeing  that,  as  a condi- 
tion of  the  continuance  of  the  relief,  such  education  is  provided,  and  to 
paying  the  school  fees  in  the  rare  cases  where  the  child  attends  a school 
at  which  a fee  is  charged. 

407.  But  the  question  has  now  been  definitely  raised  as  to  how  far 
this  divided  responsibility  has  worked  for  the  benefit  of  the  children, 
and  we  have  devoted  special  attention  to  the  condition  of  those  children 
who  are  being  wholly  or  partially  maintained  by  means  of  out-relief. 

408.  We  have  already  drawn  attention  to  the  want  of  uniformity  and 
to  the  frequent  inadequacy  of  the  allowances  made  by  way  of  out-relief  ; 
and  nowhere  do  we  find  these  characteristics  more  marked  than  in  the 
out-relief  granted  for  the  maintenance  of  children.  The  following 
instances  were  noted  by  us  while  attending  Relief  Committees  in 
different  parts  of  the  country  : — 

“ Altogether  seventeen  cases  were  heard  and  the  applicants  seen.  The  majority 
of  these  cases  were  widows  with  children,  the  relief  being  on  an  unusually  adequate 
scale.  Thus  a widow  with  three  children  dependent  and  earning  14s.  a week  and 
some  food,  was  given  7s.  a week  relief,  bringing  her  total  weekly  income  up  to  21s. 
and  food.  In  another  case  a widow  with  four  dependent  children  and  one  boy 
earning  15s.  a week,  with  a total  income  to  the  family  of  25s.,  received  7s.  a week, 
bringing  their  total  income  up  to  32s.  a week  for  six  persons.  The  rents  mentioned 
were  high,  varying  from  4s.  to  6s.  There  was  no  fixed  scale  of  relief,  but  it  seemed 
to  average  out  very  uniformly  at  5s.  6d.  a head,  including  the  mother  and  children.”  ^ 

“ The  following  cases  illustrate  the  methods  of  the  Guardians,  e.g.^  a man  and  his 
wife,  aged  twenty-four  and  twenty-two  with  two  small  children  ; man  broke  his 
collar  bone,  had  been  under  treatment  as  out-patient  in  the  general  infirmary. 
Amount  of  relief  which  had  been  given  during  the  previous  month,  3s.  and  one 
loaf.  The  woman  was  looking  after  her  husband  and  was  earning  nothing,  and  the 
rent  was  2s.  6d.  Thus  leaving  a family  of  four  persons  6d.  a week  and  a loaf  to 
live  upon.”  ^ 

“ Woman  aged  33,  with  three  children,  aged  respectively  7, 5,  2.  Husband  sent  to 
Canada  by  public  subscription  six  months  ago.  Earning  3s.  Relief  2s.  6d.  per 
week.”  ® 

“Woman  with  five  children,  aged  respectively  11,  9,  5,  2,  Husband  in  prison 
(twenty-one  days)  for  non-payment  of  rates.  He  had  only  been  out  of  prison 
five  weeks,  having  served  twelve  months  for  felony.  Family  relieved  during  that 

® time  with  4s.  per  week.”  ^ 

“We  were  told  that  there  was  no  scale  of  relief,  but  we  found  that  in  practice  a 
widow  was  supposed  to  keep  herself  and  one  child,  and  would  receive  Is.  6d.  a week 
relief  for  every  child  in  addition  to  one.”  ^ 

“ The  scale  as  regards  widows  is  4s.  for  the  mother,  2s.  each  for  two  children,  and 
Is.  for  the  rest.”  ® 

409.  This  attitude  of  the  Guardians  towards  out-relief  children  we 
found  painfully  emphasised  in  one  Union  where  the  relief  given  in  the 
case  of  a widow  with  a family  was  Is.  6d.  and  a loaf  per  child,  but 

^Yisits:  Urban  22  A.  ^Visits:  Rural  28.  61.  ‘‘76*7.,  61. 

^ Ihid.,  57.  ® Yisits  : Urban  7. 
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nothing  for  the  mother  nor  for  her  first  child.  This  same  Board  is 
maintaining  children  in  cottage  homes  at  a cost  of  17s.  6d.  a week  per 
child,  exclusive  of  education,  for  which  a special  grant  is  made  to  the 
public  elementary  school.^  Making  every  allowance  for  the  fact  that 
some  of  the  mothers  might  be  able  to  earn,  or  might  be  assisted  by 
relations,  we  think  that  the  discrepancy  should  have  suggested  to  the 
Guardians  that  the  amount  per  child  was  too  low  in  the  one  case  and 
too  high  in  the  other. 

410.  It  is  clear  that,  where  the  income  of  the  family  falls  as  low  as 
in  some  of  the  cases  we  have  cited,  it  is  impossible  that  the  children 
should  be  properly  fed  and  clothed.  The  following,  which  may  be 
considered  as  a fairly  average  country  case,  shows  a very  inadequate 
dietary  : — 

“ A widow  with  four  young  children,  aged  respectively,  13,  9,  6,  4.  Also  two 
elder  girls  in  service,  receiving  £9  and  £5  respectively.  The  relief  given  is 
7s.  6d.  per  week.  She  earns  some  weeks  as  high  as  4s.  6d.  by  charing,  but  does  not 
average  this  amount.  The  rent  is  2s.  per  week.  There  is  a small  kitchen  garden, 
in  a rather  neglected  condition  ; as  she  cannot  do  this  work  herself,  it  has  to  be 
paid  for.  With  her  slender  means,  a few  shillings  paid  for  gardening  is  a great 
sacrifice,  although  it  would  be  well-spent  money,  and  would  give  a very  good 
return.  Under  present  conditions  the  garden  is  a very  great  help.  We  asked  her 
to  give  us  some  idea  of  the  way  in  which  she  laid  out  her  weekly  income.  This 


she  readily  gave,  which  is  as  follows  ; — 

s.  d. 

Bread  ----- 

3 2 

Groceries  - - - - 

2 6 

Butter  - - - - 

1 6 

Clothing  Club  - - - 

6 

Milk  .... 

3 

Bacon  . . . . 

- occasionally 

Coal  - . - - 

1 4 

Sticks  . . - - 

- occasionally 

Rent  .... 

2 0 

Total 

- 11  3”2 

411.  It  is  unlikely  that  children  who  are  brought  up  with  so  little 
milk  or  meat  in  their  diet  can  be  properly  nourished  ; nevertheless,  they 
have  a far  better  chance  of  doing  well  than  the  children  who  are  left 
with  bad  parents,  as  in  the  following  cases : — 

“ A widow  with  three  children,  a well-known  drinking  character,  was  relieved 
with  Ss.,  one  of  her  children  earning  7s.,  making  a total  of  10s.  It  was  urged  by  the 
relieving  officer  that  it  was  no  case  for  out-relief  as  it  was  encouraging  drunkenness 
and  immorality.  On  one  occasion  she  struck  the  relieving  officer  w-^hen  in  the  street 
drunk.  It  was  held  that  the  relief  having  been  suspended  for  a month  she  had 
suffered  sufficient  punishment.  The  officer  said  : ‘ She  still  drinks,’  and  that  4s. 
relief  was  given  on  December  13th,  ‘ to  tide  her  over  the  holidays.’  She  had  been 
before  the  police  for  drunkenness.  It  was  considered  to  meet  the  disqualification 
of  the  case  by  reducing  the  relief  to  3s.  instead  of  4s.”  ^ 

“Widow  with  seven  children,  none  working.  Received  10s.  per  week  relief. 
Rent,  £5  10s.  Said  to  be  paid  by  friends.  The  relieving  officer  says  the  family 
can  live  on  10s.  per  week  with  care.  I visited  the  home,  and  found  it  in  a very 
dirty,  I might  say,  filthy  condition.  The  woman  is  a sloven.  She  went  about  the 
house  in  a dazed  manner.  I tried  to  get  particulars  of  the  way  she  spent  her  money, 
but  found  it  impossible.  Her  memory  could  not  serve  her  even  for  one  week  ; one 
of  the  children  was  at  home  from  school  ill,  but  had  not  been  seen  by  a doctor  ; 
although  the  relieving  officer  had  called  in,  she  had  not  mentioned  it  to  him.  Some 
outside  assistance  is  evidently  given  in  this  case.  It  is  obvious,  even  with  a few 


^ Visits  : Urban,  15.  ^ Visits  : Rural,  53  ; Vide  also  Dr.  Me  Vail’s  Report,  pp.  79-80. 

Visits  : Urban,  12. 
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► vegetables  from  the  garden,  that  a family  of  eight  persons  could  not  live  on  10s. 
per  week,  and  pay  £5  10s.  per  annum  rent.”^ 

412.  On  this  whole  question  of  the  condition  of  the  children  in  receipt 
of  out-relief,  we  call  attention  to  the  Reports  of  our  Investigators. 
Dr.  McVail  writes  in  reference  to  such  children : — 

“ Taking  the  facts  as  a whole,  four  conclusions  were  forced  on  me  : — 

(a)  In  many  cases  the  amount  allowed  by  the  guardians  for  the  main- 
tenance of  outdoor  pauper  children  cannot  possibly  suffice  to  keep  them 
even  moderately  well. 

(b)  Many  mothers  having' to  earn  a livelihood  as  charwomen  or  washer- 
women or  otherwise  cannot  attend  to  their  children  at  home,  so  that  there  is  no 
proper  cooking,  the  house  is  untidy  and  uncomfortable,  and  the  living  rooms 
and  bed  rooms  unventilated  and  dirty.  But  there  were  exceptions  to  this 
rule — mothers  who,  though  forced  to  go  out  to  work,  were  yet  able  to  keep 
their  houses  very  clean  and  to  give  a surprising  amount  of  attention  to  the 
feeding  of  their  family. 

(c)  The  mothers,  even  those  who  were  not  out  working,  were  often  too 
ignorant,  and  occasionally  too  indifferent,  to  make  the  best  use  of  the  money 
allowed  them  by  the  guardians. 

(d)  Throughout  England  and  Wales  there  must  be  a very  large  sum  of 
public  money  given  for  the  maintenance  of  pauper  children  in  their  own 
homes  without  any  control  whatever  being  exercised  over  its  expenditure. 
The  money  is  handed  to  the  widow,  and,  unless  no  doubt  in  cases  of  im- 
morality or  intemperance,  she  is  practically  allowed  to  do  with  it  as  she 
pleases.  The  amount  given  for  the  support  of  the  children  is  often  too 
little  to  begin  with,  and,  such  as  it  is,  it  is  often  wasted  in  bad  or  ignorant 
feeding.”  ^ 

413.  We  think  that  the  closer  supervision  which  is  required  in  the 
case  of  the  aged  is  even  more  imperatively  needed  in  the  case  of  the 
children,  and  we  quote  from  Dr.  Williams’s  Report  in  support  of  our 
suggestions  for  improvement : — 

“ Where  little  supervision  is  exercised  to  see  that  out-relief  is  wisely  used,  large 
numbers  of  the  children  are  brought  up  in  homes  fronting  on  to  filthy  streets  or 
courts,  and  spend  most  of  their  time  out  of  school  playing  amongst  garbage.  In 
Liverpool  45  per  cent,  of  the  families  were  living  on  roads  which  were  in  a bad  and 
dirty  condition,  while  in  the  same  proportion  of  cases  the  sanitary  condition  of  the 
house  itself  was  bad.  In  Bradford,  where  an  effort  is  made  to  see  that  out-relief  is 
expended  wisely,  19  per  cent,  of  the  cases  only  are  living  on  dirty  streets  or  courts, 
while  in  only  14  per  cent,  the  sanitary  condition  of  the  house  is  bad.”  ^ 

414.  We  think  that  where  out-relief  is  given  care  should  be  taken  to 
ensure  that  the  total  income  from  whatever  source  is  sufficient  to  afford 
proper  food,  clothing,  and  housing  conditions  for  the  whole  family  : — 

“ The  lowest  income  possessed  by  any  family  investigated  is  2s.,  and  belonged  to 
a family  of  three  persons  in  Liverpool,  but  incomes  of  3s.  for  four  persons,  4s.  for 
three  persons,  5s.  for  five  persons  are  found  in  the  tables.  It  does  not  need  much 
consideration  to  see  that  not  only  are  these  incomes  insufficient,  they  are  impos- 
sible. The  families  possessing  them  do  not  live  on  them  ; they  beg  or  borrow  ; 
they  pawn  their  furniture  and  clothes  ; they  do  not  pay  rent,  but  move  from  place 
to  place  as  landlords  push  them  out.  Such  a life  can  be  continued  for  a long  bme, 
and  it  is  not  necessary  to  emphasise  the  fact  of  how  hopelessly  demoralising  it 
must  be  for  children,  and  how  small  must  be  the  chance  children  brought  up  in 
this  fashion  have  of  l3ecoming  decent  and  self-respecting  citizens.  Their  schooling 
is  often  irregular  owing  to  the  frequent  moves,  and  no  regularity  or  order  enters 
into  their  lives.  ...  In  the  large  urban  unions  we  have  particulars  of  many 
families  whose  income  may  be  considered  an  impossible  one.  In  Liverpool  I saw 
a house  into  which  out-relief  was  going,  the  whole  household  plenishing  of  which 
was  a broken  kettle,  and  another  in  which  a heap  of  rags  and  an  orange  box  repre- 
sented the  whole.” 


1 Visits  : Rural,  61.  ^ Dr.  Me  Vail’s  Report,  p.  79. 

of  Children  in  Receipt  of  Relief  : Miss  Williams,  p.  33. 


‘ Report  as  to  the  Condition 
4 Ibid.,  pp.  38-9. 
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416.  We  think  also  that  it  should  be  the  duty  of  the  Public 
Assistance  Authority  to  ascertain  that  the  children  are  being  properly 
nourished. 

“ A large  number  of  the  children^are  fed  almost  entirely  on  bread  and  tea.  Very 
few,  if  any,  children  of  families  in  receipt  of  out-relief  get  sufficient  fresh 
milk,  most  get  none  at  all.  How  many  go  absolutely  short  of  food  it  is  difficult  to 
say,  but  the  evidence  given  by  the  condition  of  nutrition  and  intelligence  of  the 
children  examined  leads  one  to  the  conclusion  that  large  numbers  are  underfed 
as  regards  the  essential  food  elements,  though  they  may  possibly  have  sufficient 
bulk.”  1 

416.  We  think  that,  unless  satisfactory  conditions  in  the  home  can 
be  assured,  the  children  should  be  maintained  in  a Poor  Law  institution 
or  an  industrial  school ; more  especially  we  think  that  no  children 
should  be  maintained  by  out-relief  in  immoral  surroundings  : — 

“ I saw  in  one  instance  out-relief  children  habitually  sent  out  to  pilfer  in  a small 
way,  others  to  beg,  some  whose  mothers  were  drunkards  or  living  immoral  lives. 

. . . These  definitely  bad  mothers  were  but  a small  minority  of  the  mothers  whom 
we  visited,  but  there  were  many  of  a negatively  bad  type,  people  without  a stan- 
dard, whining,  colourless  people,  often  with  poor  health.  If  out-relief  is  to  be 
given  at  all,  especially  where  children  are  concerned,  those  who  give  it  must  take 
the  responsibility  for  its  right  use,  and  to  do  this  there  must  be  close  supervision 
of  the  homes.  The  negatively  bad  mothers  spoken  of  above  might  in  a very  large 
proportion  of  cases  be  guided  and  stimulated  by  kindly  and  wise  supervision.”  ^ 

417.  Great  stress  has  been  laid  by  our  Medical  Investigator  on  the 
need  for  more  medical  supervision  of  all  children  under  the  Poor  Law, 
both  indoor  and  outdoor,  and  this  opinion  we  endorse.^ 

418.  Children  of  mothers  in  receipt  of  outdoor  relief. — We  think 
that  in  the  case  of  children  of  widows  care  should  be  taken  that  they 
get  a fair  start  on  leaving  school : — 

“ No  board  of  guardians,  so  far  as  my  investigations  go,  takes  any  interest  what- 
ever about  the  placing  and  starting  in  life  of  boys  who  have  had  out-relief,  nor 
does  it  try  to  help  them  to  any  technical  training.  In  some  unions  the  women 
guardians  help  to  place  the  girls  in  domestic  service,  and  the  board  generally  tries 
to  persuade  mothers  to  send  their  girls  to  service.  For  a boy,  out-relief  stops  at 
fourteen,  and  he  turns  to  the  first  job  at  which  he  can  earn.  Most  likely  this  job 
will  be  one  that  leads  to  nothing.  It  may  be  street  selling  of  some  kind,  it  may  be 
an  errand  or  van  boy’s  job.  When  it  is  over  he  finds,  or  tries  to  find,  another, 
probably  also  leading  to  nothing,  and  so  he  drifts  on.”  ^ 

419.  With  regard  to  the  difficult  question  of  the  employment  of 
mothers  in  receipt  of  out-relief,  we  do  not  recommend  that  in  all 
cases  this  should  be  prohibited  {vide  the  Glasgow  experiment.  Chapter 
VII,).  But  we  think  that  the  circumstances  in  each  case  should  be 
carefully  considered  and  watched,  and  that  the  mothers  should  not 
be  expected  to  earn  unless  satisfactory  arrangements  can  be  made  for 
the  children  : — 

“ The  proportion  of  mothers  employed  varies  from  92  per  cent,  in  Lambeth  to 
59  per  cent,  in  Paddington.  . . . The  children  as  a rule  do  not  get  suitably  fed 
unless  special  arrangements  can  be  made  for  them.  In  60  per  cent,  of  the  cases 
investigated  in  which  women  were  employed  four  days  or  more  away  from  home, 
some  arrangement  was  made  more  or  less  suitable  for  the  care  of  them.  . . . The 
children  in  many  cases,  even  when  some  provision  is  made,  suffer  from  lack  of  care 
and  control,  become  wild  and  undisciplined,  or  worried  and  anxious,  according  to 
their  circumstances  and  temperaments.”  ® 

420.  For  many  of  these  children  we  think  that  provision  might  be 


^ Report  as  to  the  Condition  of  Children  in  Receipt  of  Relief  : Miss  Williams,  p.  52. 
^ Ihid.^  p.  86.  ® Dr.  McVail’s  Report,  p.  152.  Report  as  to  the  Condition  of  Children 

in  Receipt  of  Relief  : Miss  Williams,  p.  87.  ^ Ibid.y  p.  64. 
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most  satisfactorily  made  by  means  of  day  boarding  schools  on  the 
model  of  the  day  industrial  schools.  The  children  at  these  schools  are 
day  boarders,  and  receive  more  care  and  personal  supervision  than  is 
possible  or  perhaps  desirable  in  the  ordinary  elementary  school.  We 
understand  that  in  Liverpool  and  Glasgow  such  an  arrangement  is 
already  in  force  with  the  day  industrial  schools  ^ ; a Committee  of  our 
members  visited  the  school  at  Glasgow,  where  the  children  are  given 
three  meals  a day  and  ample  instruction,  for  a payment  from  the 
parents  of  Is.  a week.  Any  objection  which  might  be  felt  on  the 
ground  that  the  name  of  the  industrial  school  carries  undesirable  asso- 
ciations might  be  met  by  calling  such  a school  a day  boarding  school. 
We  think  that  where  necessary  schools  should  be  provided  at  which 
these  children  could  be  taken  as  day  boarders.  The  relief  given  to 
the  children  in  these  schools  would  take  the  place  partly  or  wholly  of 
the  allowance  made  to  the  mother,  who,  if  there  were  no  children  below 
school  age,  would  be  set  free  to  earn  without  risk  of  the  children  being 
neglected.  When  the  children  are  too  young  to  go  to  school,  we  think 
that  the  mother  should  not  go,  out  to  work,  where  it  is  impossible  to 
provide  a sufficient  substitute.  In  this  connection  we  would  say  a word 
on  behalf  of  a class  which  has  been  hitherto  neglected,  the  children  of 
widowers.  The  circumstances  make  it  almost  impossible  for  a widower 
to  engage  the  services  of  a housekeeper ; he  may  be  averse  to  re- 
marriage ; and  the  problem  of  providing  proper  care  and  attention  for 
his  children  is  well-nigh  insoluble.  Among  the  many  attempts  to  deal 
with  social  difficulties  which  we  found  in  Glasgow  we  noticed  a “ family 
home  ” in  which  widowers  could  take  rooms,  and  in  which  common 
meals  and  careful  attention  were  provided  for  the  children,  whilst  the 
parent  was  out  at  work  : in  the  evening  he  returned  and  rejoined  his 
family. 

421.  Probable  increase  of  expenditure. — It  will  be  seen  that  in  this 
department  we  are  advocating  a system  of  complete  supervision  and 
adequate  relief  which  will  necessarily  involve  an  increased  staff.  To 
some  extent  we  think  that  the  supervision  may  be  carried  out  by  enlist- 
ing the  services  of  volunteer  agencies  ; the  guilds  of  help,  district  visiting 
societies,  and  health  societies  might  furnish  many  visitors  who  would 
undertake  the  detailed  supervision  of  out-relief  families  and  report  to 
the  official  Inspector.  When  these  are  not  available,  no  doubt  additional 
officials  will  have  to  be  appointed,  and  these  in  many  cases  should  be 
women  capable  of  instructing  and  advising  mothers.  But  we  think  that 
to  a large  extent  the  increased  expenditure  in  this  department  should 
be  met  by  a reduction  of  the  extravagant  expenditure  at  present  incurred 
in  many  Poor  Law  schools  and  homes.  A Report  from  Dr.  Macnamara, 
Parliamentary  Secretary  to  the  Local  Government  Board,  issued  in  1908, 
includes  a table  showing  the  cost  per  child  per  week,  including  establish- 
ment and  loan  charges,  in  various  Poor  Law  schools  and  cottage  homes 
in  the  London  District.  It  varies  from  10s.  8d.  in  the  Islington  schools 
and  the  North  Surrey  district  schools,  to  20s.  Id.  in  the  Bermondsey 
cottage  homes.  In  some  places  the  high  cost  is  partly  due  to  loan 
charges ; but  we  think  that  even  when  these  are  deducted  such  figures 
as  14s.  2d.  at  the  Bermondsey  cottage  homes  and  14s.  at  the  Central 
London  schools  are  unnecessarily  high  for  maintenance  and  may  be 


^ L.  C.  C.  Memo  : Vol.  IX.,  App.  Ixxiii. 
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reduced.*  Every  effort  should  be  made  to  return  to  a simpler  though  not 
less  effective  way  of  dealing  with  the  children  for  whom  an  institution 
life  is  necessary.  It  will  be  long  before  the  burden  of  debt  already  in- 
curred in  buildings  disappears,  and  the  very  extravagance  of  the  build- 
ings seems  to  bring  with  it  a heavy  maintenance  cost ; but  we  do  not 
^ doubt  that,  if  it  is  understood  the  Central  Authority  is  steadily  opposed 
to  unnecessary  expenditure,  the  reform  may  be  carried  out. 

422.  Meanwhile,  we  cannot  expect  to  carry  out  reforms  of  this 
character  without  some  increased  expenditure.  Much  might  be  said  for 
a policy  of  complete  non-intervention  in  such  cases ; and  we  think  that, 
but  for  the  existence  of  the  Poor  Law,  much  of  the  responsibility  might 
have  been  assumed  by  the  charity  of  friends  and  relations.  But  there  is 
nothing  to  be  said  in  favour  of  a policy  which  accepts  these  cases  as  suit- 
able for  Poor  Law  relief  and  then  neglects  to  see  that  any  real  help  is 
afforded.  To  a very  large  extent  the  money  now  spent  in  small  doles  of 
out-relief  is  wasted  by  reason  of  its  inadequacy ; and  it  will  be  good 
economy  to  spend  more  in  doing  effective  work. 

423.  Emigration  of  orjphan  and  deserted  children. — Our  attention 
has  been  directed  to  emigration  as  a method  of  dealing  with  certain 
classes  of  children  chargeable  to  the  Guardians.  It  may  be  well  to  state 
briefly  the  legal  basis  on  which  this  method  of  treatment  rests,  the  pro- 
cedure adopted,  the  dangers  and  difficulties  of  the  system,  and  the 
results  in  so  far  as  they  can  be  ascertained. 

424.  Under  the  Poor  Law  Amendment  Act,  1850,  Boards  of  Guardians 
are  empowered  to  procure  or  assist  in  procuring  the  emigration  of  orphan 


* The  items  included  in  these  sums  were — {See  Report  on  Children  under  the  Poor 
Law  by  T.  J.  Macnamara,  Parliamentary  Secretary  to  the  Local  Government  Board, 
1907,  Cd.  3899,  pp.  24-5). 


Year  ended  Lady-Day,  1907. 

Central  London 
District  School. 

North  Surrey 
District  School. 

Bermondsey 
Cottage  Homes. 

Coj 

3t  per  child  per  week. 

s. 

d. 

s. 

d. 

s. 

d. 

Provisions 

2 

2*46 

1 

10-27 

2 

11-GO 

Necessaries  . - . . 

10-77 

1 

4-G7 

1 

7-47 

Clothing  - - - - - ' 

1 

3-27 

11-34 

9-55 

Total  cost  of  maintenance  1 

4 

4-50 

4 

2-28 

5 

4-62 

Officers’  salaries  and  wages  : — 

{a)  Administrative  staff  - i 

3 

2-86 

2 

2-23 

3 

0-40 

(5)  Teaching  staff  - - ! 

8-40 

8-58 

1 

1-17 

Officers’  rations  - 

! 2 

1-06 

11-90 

1 

5-91 

„ uniforms  . . . 

•93 

•17 

1-84 

Rates  and  taxes  - - - - 

8-61 

4-32 

1 

0-47 

Building  (new  work)  - 

— 

3-Gl 

9-16 

Repairs  and  renewals  - 

1 

G-05 

i 

3-G9 

7-45 

Drugs  and  medical  appliances 

•80 

•33 

•58 

Other  expenses  - - - - 

1 

3-35 

11-41 

G-20 

Total  cost  (exclusive  of 

1 

1 

loans  repaid  and  interest 

1 14 

0-5G 

10 

0-52 

14 

1-80 

on  loans) 

J 

Loans  repaid  and  interest  on  loans 

1 

5-17 

2-5G 

5 

11-23 

Total  cost 

15 

5-73 

10 

3-08 

20 

1-03 
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or  deserted  children  under  the  age  of  sixteen  years,  with  the  order  and 
subject  to  the  Regulations  of  the  Local  Government  Board ; but  no 
emigration  can  take  place  until  the  child  has  consented  before  the 
Justices  and  the  Justices  have  submitted  to  the  Board  a certificate  show- 
ing that  they  as  well  as  the  child  have  consented  to  the  proposal.^  When 
these  consents  have  been  obtained,  the  Guardians  make  application  to 
the  Local  Government  Board  stating  that  they  propose  to  emigrate  a 
certain  child  through  the  Roman  Catholic  Emigration  Agency,  the  Waifs 
and  Strays  Society,  Dr.  Barnardo’s  Homes,  Miss  Macpherson’s  Home,  or 
one  of  the  various  well-known  emigration  agencies.  The  Local  Govern- 
ment Board  cause  careful  inquiries  to  be  made  as  to  the  child’s  physical 
and  mental  condition,  and,  if  the  case  is  found  to  be  suitable,  the 
Guardians  are  required  to  pay  a fee  of  £10  to  defray  the  cost  of  regular 
and  systematic  inspection  by  the  immigration  officers  specially  appointed 
for  the  purpose  by  the  Dominion  Government.  The  home  in  which  the 
child  is  placed  is  chosen  by  the  agency  through  which  the  child  is 
emigrated.  No  payment  other  than  the  cost  of  travelling,  etc.,  is  made 
by  the  Guardians,  and  the  child  is  practically  adopted  under  a contract ; 
at  thirteen  years,  wages  are  paid  varying  in  amount  according  to  the 
• child’s  usefulness  and  the  generosity  and  prosperity  of  the  foster-parent.^ 

425.  The  advantages  of  this  method  of  treatment  are  as  obvious  as  are 
its  dangers.  If  the  emigration  agency  succeeds  in  finding  suitable  foster- 
parents,  the  child  grows  up  familiar  with  Colonial  life,  in  healthy 
surroundings,  and  is  absorbed  in  the  ordinary  population ; on  the  other 
hand,  if  an  unwise  selection  is  made  the  child  has  no  protection  but  that 
of  the  Inspector,  and  perhaps  the  interference  of  a neighbour,  a school 
teacher,  or  some  other  official.  Miss  Mason,  the  chief  lady  Inspector  for 
boarded-out  children  under  the  Local  Government  Board,  has  impressed 
on  us  the  dangers  involved  in  this  system.  In  her  opinion  the  Inspec- 
tors cannot  visit  as  often  as  is  necessary  children  scattered  over  so  wide 
an  area  as  the  Dominion.  The  officers,  moreover,  are  exclusively  of  the 
male  sex,  and  are  not,  therefore,  qualified  to  report  as  to  the  condition 
and  treatment  of  the  girls.®  As  the  result  of  her  experience  in  England, 
she  urges  strongly  the  need  of  Boarding-out  Committees  in  Canada  to 
safeguard  the  children’s  interests;  but  it  is  practically  impossible  to 
establish  such  an  organisation. 

426.  A further  objection  has  been  raised  by  witnesses  whose  opinions 
are  entitled  to  careful  consideration.  It  is  urged  that  only  the  most 
promising  children  are  selected ; that  these  children  can  easily  find  suitable 
employment  at  home  ; and  that  it  is  unfair  to  the  least  promising  children, 
to  the  institutions,  and  to  the  home  country,  if  only  the  least  promising 
children  remain.^  In  answer  to  these  criticisms,  we  are  of  opinion  that, 
inasmuch  as  the  Guardians  stand  in  loco  'parentis,  they  are  bound  to 
secure  for  the  children  such  a start  in  life  as  will  afford  a reasonable 
prospect  of  prosperity.  As  we  have  already  pointed  out.  Boards  of 
Guardians  are  adopting  in  increasing  numbers  the  children  of  neglectful 
and  unworthy  parents.  If  this  well-intentioned  effort  is  to  be  fruitful 
in  result,  the  children  should,  if  possible,  be  withdrawn  beyond  the  reach 
of  the  degrading  infiuence  of  relatives  who,  as  is  well  known,  become 
actively  concerned  in  the  children’s  welfare  on  their  attainment  of  a 
wage-earning  age.®  In  the  case  of  such  children,  therefore,  as  well  as 

^ xVdrian,  281.  Davy,  .3479-80.  ® Mason,  Yol.  I.,  App.  xx.  (a)  114.  Langley, 

28470  (92-101)  ; White,  26408  (46).  ® Williams,  45768  ; Wayne,  45998,  xiii.  (e)  ; 

Zanetti,  Yol.  lY.,  App.  li.  (6)  ; Hertz,  Yol.  lY.,  App.  xlii.  (5). 
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that  of  orphan  and  deserted  children,  we  are  of  opinion  that  Boards  of 
Guardians  are  well  advised  in  taking  advantage  of  this  method  of 
treatment.  At  the  same  time  it  is  essential  that  no  pains  should  be 
spared  to  secure  adequate  inspection  of  the  children.  The  Reports  sub- 
mitted by  the  immigration  officers  to  the  Local  Government  Board  in 
1908  show  that  the  system  works  fairly  well,  and  whenever  an  un- 
favourable Report  is  received  the  Local  Government  Board  requires  the 
Board  of  Guardians  which  originally  was  responsible  for  the  emigration 
of  the  child,  to  call  upon  the  agency  to  provide  a new  home. 

427.  In  this  connection,  our  attention  has  been  called  to  the  Children’s 
Farm  Home  Association  farm,  established  by  Mrs.  Ellinor  Close,  situated 
15  miles  from  St.  John,  New  Brunswick.  The  holding  consists  of  185 
acres,  of  which  90  acres  are  highly  cultivated,  with  a good  house, 
outbuildings,  etc.  Since  April,  1903,  thirteen  boys  and  girls  from  six 
to  thirteen  years  of  age  have  been  maintained  under  the  care  of  two 
English  ladies  (one  of  whom  is  a trained  nurse),  and  of  a farmer  and  his 
wife  who  work  the  farm  and  instruct  the  children ; the  children  attend 
a local  elementary  school,  taking  their  place  in  the  ordinary  child-life 
of  the  district.  Both  children  and  farm  are  under  the  supervision  of  a 
local  Committee.  The  Agent-General  for  New  Brunswick,  speaking  on 
behalf  of  his  Government,  heartily  approves  of  this  institution,  and 
if  the  supervision  be  adequate  it  is,  undoubtedly,  to  the  children’s 
advantage  to  be  brought  up  amid  the  healthy  surroundings  of  Canadian 
life.i 

428.  Relief  {School  Children)  Order  1905. — There  is  one  Order  in 
connection  with  the  children  to  which  we  must  call  attention  viz.,  the 
Relief  (School  Children)  Order  issued  by  the  Local  Government  Board 
in  1905.  The  Order  is  intended  to  meet  the  case  of  underfed  children 
attending  public  elementary  schools.  In  such  cases  application  may  be 
made  on  behalf  of  the  child  to  the  Guardians,  who,  if  they  consider 
the  case  to  be  one  of  habitual  neglect,  are  to  feed  the  child  and  recover 
the  cost  from  the  parent.^ 

429.  It  would  seem  that  this  Order  has  been  put  in  force  in  but  few 
places.  Where  it  has,  the  results  have  sometimes  been  striking : — 

“ At  Birmingham  they  had  6,000  children  who  were  fed  daily  during  the  winter 
months,  but  since  the  Feeding  of  School  Children  Order  the  number  has  dropped 
to  about  2,000. 

“ To  what  is  that  due  ? — The  Birmingham  Free  Dinner  Society,  which  had  been 
feeding  children  daily  for  the  past  thirty  years,  ceased  to  exist  after  the  Order 
came  into  force.  The  other  voluntary  source  for  feeding  children  (which  was 
instituted  by  Mr.  Hookham)  is  now  confined  by  him  to  orphan  and  deserted 
children.  Mr.  Hookham  is  still  feeding  1,600  daily,  and  the  Birmingham  Guardians 
400,  so  that  the  number  is  reduced  to  about  2,000. 

“ Then  the  process  was  this,  that  the  charitable  agencies  were  relieving,  and  when 
the  order  came  in  they  referred  their  cases  to  the  Poor  Law,  and  when  the  Poor 
Law  came  in  they  made  investigation,  and  the  result  was  an  enormous  reduction 
in  the  number  of  children  ? — Yes.  One  of  the  parents  of  those  children  was 
getting  nearly  £4  a week,  and  many  of  them  were  receiving  between  £2  and  30s. 
a week.”  ® 

Mr.  Wethered,  Inspector  for  the  District  including  Gloucestershire, 
reports  : — 

“Up  to  the  end  of  the  year  only  fourteen  cases  of  necessitous  children  were 
treated  under  the  Order  throughout  the  whole  of  my  district,  and,  of  the  fourteen, 
twelve  were  at  Bristol.  I do  not  mean  to  say  that  at  Bristol  there  was  not  a 

2 Adrian,  246. 


1 Close,  Vol.  IX.,  App.  Ixi, 


3 Herbert,  8524-6. 
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number  of  applications  made.  There  was  a considerable  number  of  applications. 
I think  there  were  seventy-four  cases  in  the  first  instance  and  fifty-five  cases  came 
afterwards  ; up  to  the  week  before  last  no  case  has  been  received  since  January  ; 
but  of  the  whole  of  the  cases  investigated  in  Bristol,  referred  to  the  Guardians 
from  the  education  authority,  after  investigation  only  twelve  were  found  to  be 
necessitous.”  ^ 

430.  It  seems  clear,  from  the  small  extent  to  which  the  Order  has 
been  put  in  force,  that  there  is  little  desire  amongst  Local  Authorities 
to  make  the  feeding  of  school  children  a charge  upon  the  rates. 

431.  Poor  Law  children  in  charitable  or  certified  institutions. — 
When  we  turn  to  the  other  agencies  for  dealing  with  children  which 
have  come  into  operation  since  1834  we  find,  in  the  first  place,  a large 
number  of  specialised  charitable  institutions  which  are  intended  to  meet 
the  needs  of  special  classes  of  children ; such  are  the  training  homes  for 
boys  and  girls,  homes  for  cripples,  homes  for  the  feeble-minded  and 
epileptic,  convalescent  homes,  etc.  The  question  arises  to  what  extent 
these  should  be  utilised  for  Poor  Law  children,  or  how  far  they  should 
be  duplicated  by  Boards  of  Guardians  amongst  their  own  institutions. 
In  1862-3  the  system  was  begun  of  sending  children  to  such  of  these 
homes  as  were  inspected  and  certified  by  the  Local  Government  Board, 
and  on  1st  January,  1908,  7,967  pauper  children  were  in  institutions 
so  certified.  Another  1,402  were  in  uncertified  institutions,  sent  by 
consent  of  the  Board  or  by  direction  of  the  medical  officer.  Of  the 
boys  included  in  these  totals  many  were  on  training  ships,  the  total 
number  on  such  ships,  including  those  on  the  training  ship  provided  by 
the  Metropolitan  Asylums  Board,  being  903  on  1st  January,  1908.^ 

“ There  are  also  nine  training  ships,  and  the  Local  Government  Board  encourage 
the  sending  of  the  boys  to  the  training  ships  very  much.”  ® 

We  have  here  a beginning  of  co-operation  between  Poor  Law  and 
voluntary  charities  which  might  form  the  basis  of  a much  wider  scheme. 

432.  But  in  addition  to  these  specialised  institutions  there  have  also 
grown  up  very  large  charitable  agencies  for  dealing  with  poor  children 
generally.  These  institutions  deal  to  a large  extent  with  the  same  class 
of  children  as  the  Poor  Law  ; but  their  work  is  not  always  safeguarded 
in  the  same  way,  and  there  is  no  attempt  at  co-operation  or  at  dividing 
the  field  of  work.  The  children  in  these  institutions  are  practically 
without  outside  control,  and  the  question  arises  whether  all  institutions 
dealing  with  children  should  not  be  subject  to  the  same  supervision, 
registered  as  we  have  proposed  in  Part  VII.,  and  required  to  co-operate 
with  the  public  Authority. 

433.  Education  of  Poor  Law  children. — The  most  important  agency 
which  has  developed  since  1834  is  the  system  of  national  education, 
which  frees  the  Guardians  in  many  instances  from  the  necessity  of 
providing  special  educational  facilities  for  the  children  under  their  care. 
Altogether  some  17,785  of  a total  of  51,102  children  in  Poor  Law  institu- 
tions were  attending  the  public  elementary  schools  on  1st  January,  1907,^ 
and  have  the  great  advantage  of  mingling  there  on  equal  terms  with  the 
children  of  independent  parents.  On  the  other  hand,  they  may  miss 
the  more  specialised  instruction  given  in  some  Poor  Law  institutions, 
and  this  objection  is  strengthened  by  the  fact  that  children  with  whom 
the  Guardians  have  to  deal  are  often  greatly  handicapped  by  their 
antecedents,  as  well  as  by  the  fact  that  they  may  be  without  a parent’s 
care  at  the  critical  period  of  beginning  work. 

1 Wethered,  5795.  ^ Half-yearly  Statement  of  Pauperism,  1st  January,  1908  (H.C. 

130),  p.  xiv.  ^ Davy,  3461.  Thirty-sixth  Annual  Report : Local  Government 
Board  fCd.  3665],  1907,  p.  388  ; Statistical  Appendix,  Part  I.,  Table  xvii. 
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434.  The  relation  of  the  education  of  Poor  Law  children  to  the  general 
elementary  education  of  the  country  is  a question  which  has  often  been 
discussed,  and  calls  for  some  attention  here.  We  are  decidedly  of 
opinion — and  we  believe  that  the  same  view  has  always  been  held 
by  the  Central  Poor  Law  Authority — that  the  education  of  Poor  Law 
children  should  be  at  least  as  good  as  that  given  in  the  elementary 
schools,  and  we  believe  that  in  the  great  majority  of  cases  it  is  so. 
We  are  glad  to  be  able  to  quote  in  corroboration  of  this  view  from  the 
Board  of  Education’s  Report  issued  in  1908  : — 

“ The  general  estimate  of  their  efficiency  by  the  Board  of  Education’s  Inspectors 
amounts  to  this,  that  in  rare  instances  Poor  Law  schools  are  as  efficient  as  the  best 
public  elementary  schools  and  that  the  average  Poor  Law  schools  on  the  whole 
• compare  fairly  well  with  the  average  public  elementary  schools.”  ^ 

435.  The  relation  of  these  schools  to  the  educational  authority  has 
varied  from  time  to  time.  In  1846,  Inspectors  were  appointed  by  the 
Committee  of  Council  on  Education,  who  continued  to  inspect  until 
1863;  after  that  date  the  schools  were  inspected  by  the  educational 
Inspectors  of  the  Local  Government  Board.  In  1904,  it  was  arranged 
that  the  duties  of  inspecting  the  educational  work  in  the  schools  should 
be  transferred  to  the  Board  of  Education,  while  the  Inspectors  of  the 
Local  Government  Board  continue  to  be  responsible  for  the  inspection 
of  the  premises  and  of  the  general  arrangements  of  the  schools.^  The 
present  position  is  therefore  one  of  divided  control,  and  no  doubt  may 
give  rise  to  some  difficulties.  It  is  suggested  in  the  Report  quoted 
above : — 

“ That  the  educational  part  of  the  work,  which  is  now  done  by  guardians,  would, 
in  the  majority  of  cases,  be  much  more  efficiently  performed  by  the  local  bodies, 
whose  primary  function  is  to  deal  with  schools,  and  which  are,  or  might  be,  com- 
posed of  persons  who  are  interested  in  and  conversant  with  educational  matters.”  ® 
This  suggestion  coincides  to  some  extent  with  the  scheme  which  has 
been  brought  before  us  for  transferring  the  children  entirely  from  the 
care  of  the  Poor  Law  to  the  care  of  the  Educational  Authorities.  We 
do  not  agree  with  the  proposal  in  either  form.  We  have  received 
evidence  from  all  parts  of  the  country,  and  especially  from  the  rural 
districts,  as  to  the  incompleteness  and  unsuitability  of  the  education  in 
public  elementary  schools  in  preparing  children  for  their  after  life. 
The  children  under  the  care  of  the  Poor  Law  need,  and  generally 
receive,  much  more  care  and  training  than  is  given  in  the  elementary 
school ; and  even  with  it  they  are  handicapped  by  their  poor  physique  : — 
“ With  both  out-relief  and  institution  children,  we  are  dealing  with  children  of 
very  poor  physique  ; they  are  under-grown,  and  a large  proportion  of  them  suffer 
from  some  pathological  condition.”  * 

But  in  spite  of  this  we  note  that : — 

“ Teachers  of  public  elementary  schools  which  are  attended  by  Poor  Law 
children  testify  to  their  superior  habits  of  cleanliness  and  obedience.”  * 

436.  Proposed  co-operation  between  Public  Assistance  and  Educa- 
tion Authorities. — We  recommend  that  there  should  be  close  co-opera- 
tion between  the  Education  and  the  Public  Assistance  Authorities,  both 
central  and  local  entrusted  with  supervision  over  Poor  Law  children. 
As  regards  the  teachers  in  Poor  Law  schools  we  consider  that  they 
should  have  the  same  status  as  teachers  in  the  public  elementary 
schools,  and  that  every  facility,  including  pension,  should  be  given 
them  for  passing  from  one  class  of  schools  to  the  other. 


‘ Annual  Report  of  Board  of  Education,  1908,  p.  14.  ^ Ibid..,  p.  5.  ^ Ibid..,  p.  7. 

•*  Report  as  to  the  Condition  of  Children  in  Receipt  of  Relief,  Miss  Williams,  p.  122. 
* Board  of  Education  Report,  p.  18. 
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437.  The  “ Stigma  of  Pauperism  ” as  applied  to  Poor  Law 
children. — The  transference  of  the  children  to  the  Education  Authority 
is  sometimes  supported  by  the  plea  that  it  is  desirable  to  remove  from 
the  children  the  “stigma  of  pauperism.”  We  wish  to  protest  against 
the  way  in  which  this  term  is  loosely  applied  by  critics  of  the  Poor 
Law,  without  consideration  of  its  justice.  It  can  only  mean  one  of 
three  things  : (1)  That  the  person  to  whom  it  is  applied  is  disfranchised  ; 

(2)  that  some  blame  attaches  to  the  person  in  the  mind  of  the  speaker  ; 

(3)  that  the  person  labours  under  some  disadvantage  as  compared  with 
others  of  his  class  outside  the  Poor  Law.  In  the  first  two  senses  it 
should  be  obvious  that  the  term  has  no  possible  application  to  children, 
and  in  the  last  sense  it  has  ceased,  as  we  have  seen,  in  the  great  majority 
of  cases  to  be  true. 

438.  Esprit  de  Corps  in  Poor  Law  Schools. — Before  we  leave  this 
branch  of  the  subject  we  wish  to  put  on  record  the  impression  which  we 
have  formed  of  the  esprit  de  corps,  which  membership  of  these  schools 
calls  out.  We  have  seen  for  instance  photographs  of  groups  of  non- 
commissioned officers  taken  in  India,  all  of  whom  were  members  of  the 
same  Poor  Law  school.  We  have  seen  and  heard  of  annual  gatherings 
of  old  pupils,  which  have  been  largely  attended  and  greatly  enjoyed.  In 
short,  abundant  evidence  is  to  hand  that  those  educated  in  these  schools 
carry  away  with  them  a memory  of  happy  days  spent  there,  and  a real 
sense  of  gratitude  to  the  officers,  and  that  they  find  the  membership  of 
the  school  a bond  of  union  of  no  mean  strength.  Results  like  these  are 
the  pride  and  glory  of  our  great  public  schools,  and  it  goes  far  to 
justify  the  Poor  Law  school  system  that  it  produces,  in  a smaller 
measure  no  doubt  and  in  humbler  form,  results  of  the  same  kind. 

439.  Education  {Provision  of  Meals)  Act,  1906. — We  desire  to  call 
attention  to  the  step  taken  towards  placing  the  business  of  relief  in  the 
hands  of  the  Education  Authority  by  the  Education  (Provision  of 
Meals)  Act,  1906.^  By  this  Act  the  local  education  authority  is  em- 
powered, not  only  to  furnish  the  whole  machinery  of  school  feeding  at 
the  expense  of  the  rates,  but  also,  if  voluntary  funds  are  not  forth- 
coming to  provide  the  food,  to  obtain  authority  from  the  Board  of 
Education  to  raise  a rate  not  exceeding  ^d.  in  the  £ to  pay  for  such 
food.  We  think  it  most  undesirable  that  there  should  be  more  than 
one  authority  empowered  to  grant  relief  out  of  the  rates ; and  we  fear 
that  the  Act  will  have  the  effect  of  checking  the  voluntary  work  which 
was  being  done  in  this  direction.  We  may  quote  from  a Report,  which 
the  London  County  Council  have  issued  on  Underfed  Children,  the 
following  passage  with  which  we  thoroughly  agree  : — 

“ We  have  felt  grave  anxiety  lest  the  provisions  of  this  Act  should  be  so  worked 
as  to  encourage  the  demand  for  meals  by  the  too  lavish  supply,  and  lest  the  sense  of 
duty  of  parents  towards  their  children  should  be  weakened  by  this  relief  from  a 
responsibility  which  belongs  to  them,  and  lest  the  voluntary  contributions  of  a 
liberal  and  sympathetic  public  should  be  dried  up  by  the  prospect  of  the  applica- 
tion of  the  ratepayers’  funds  to  meet  the  expenditure.  We  have  repeated  in  this 
Report  what  we  have  always  maintained,  and  assert  to  have  been  proved  by  our 
experience,  that  all  the  relief  required  by  necessitous  children  can  be  met  from 
voluntary  contributions,  provided  that  the  organisation  for  enquiry  into  want,  for 
collecting  subscriptions,  and  for  distributing  food,  is  rendered  effective.”  ^ 

440.  We  think  that,  if  the  failure  of  the  parents  to  maintain  their 
families  calls  for  further  intervention  than  can  be  afforded  by  voluntary 
charity,  they  should  receive  the  necessary  assistance  through  the  same 

^ 6 Edw.  VII.  Cap.  57.  ^ London  County  Council  Report  of  Joint  Committee  on 

Underfed  Children  for  the  Season,  1906-7,  p.  3. 
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channel  and  under  the  same  conditions  as  other  necessitous  persons. 
We  have  already  pointed  out  how  essential  a factor  in  the  relief  of 
children  is  the  supervision  of  the  home ; and  the  Education  Authority 
has  absolutely  no  machinery  for  effecting  this.  The  fact  that  a child 
comes  to  school  under-nourished,  is  a call  for  a careful  and  sympathetic 
inquiry  at  its  home  as  to  the  causes  of  the  difficulty.  Careful  diagnosis 
will  indicate  the  nature  of  the  treatment  required  for  the  removal  of 
the  causes  of  distress.  To  attempt  to  alleviate  the  symptoms  without 
attempting  to  remove  the  real  cause  would  be,  as  has  been  said,  to  play 
with  misery  and  to  neglect  the  child’s  best  interests.  We  would  recom- 
mend that  the  policy  and  terms  of  the  Education  (Provision  of  Meals) 
Act,  1906,  be  reconsidered  in  its  relation  to  the  relief  of  distress 
generally,  and  that,  if  relief  for  necessitous  children  is  required  and  is 
not,  and  cannot  be,  met  from  voluntary  sources  it  should  become  part 
of  the  duty  of  the  Public  Assistance  Committees,  which  we  propose  to 
create,  to  provide  such  assistance  as  may  be  necessary  by  way  of  meals 
or  otherwise.  To  establish  separate  relief  centres  in  connection  with 
education,  health  and  sanitation  and  poor  relief  seems  to  us  likely  to 
lead  to  great  confusion  and  much  overlapping.  It  will  duplicate  and 
triplicate  inquiry ; it  will  prevent  the  immediate  use  of  the  information 
contained  in  case  papers  and  available  for  reference  in  all  matters  of 
relief.  It  will  hinder  the  introduction  of  any  single  and  well  directed 
system  of  friendly  visiting  and  by  an  unnecessary  interference  with  the 
work  of  caring  for  the  poor  in  connection  with  one  or  another  form  of 
assistance  or  friendly  visiting,  it  will  frustrate  even  the  best  and  most 
considerate  attempts  to  aid  those  in  distress  and  to  prevent  distress. 
The  need  of  voluntary  and  skilful  personal  help  in  relief  of  all  kinds 
and- in  many  departments  of  work  we  fully  recognise,  and  have  advo- 
cated in  a later  Chapter  of  our  Report.  But  to  obtain  and  to  utilise 
this  help  successfully  it  is  necessary  to  concentrate  and  not  to  dissipate 
the  force  at  the  disposal  of  the  community  for  such  purposes. 

441.  Conclusions. — Our  conclusions  on  this  part  of  our  inquiry  may 
be  thus  summarised.  We  condemn  the  maintenance  of  children  in 
workhouses,  that  is,  in  institutions  where  there  are  adult  paupers.  We 
believe  that  the  other  systems  of  training,  namely,  district  schools, 
scattered  homes,  grouped  cottages,  boarding-out  have  given,  and  will 
continue  to  give,  under  proper  supervision,  good  results.  So  far  as  we 
have  been  able  to  discover  the  children  trained  and  educated  under 
each  of  these  systems  do  not  relapse  into  pauperism  in  any  appreciable 
number.  Though  the  results  of  the  grouped  cottage  system  are  satis- 
factory, the  cost  per  unit  educated  is  in  many  cases  far  too  high  and. 
more  than  should  be  spent.  Boarding-out,  we  believe,  can  be  developed, 
and  we  strongly  recommend  it  should  be,  but  extreme  care  must  be 
taken  to  associate  adequate  supervision  with  its  extension  and  to  ensure 
the  sufficiency  of  the  amount  paid.  We  are  of  opinion  that  the  children 
whose  parents  are  in  receipt  of  out-relief  require  much  more  careful 
watching  than  has  hitherto  been  given  to  them,  both  as  to  the 
adequacy  of  their  maintenance  and  the  character  of  their  surroundings. 
We  recommend  that  steps  be  taken  to  secure  that  the  children  be 
medically  inspected  from  time  to  time.  We  suggest  that  a system  of 
day-boarding  schools  for  some  of  these  children  might,  in  populous 
towns,  be  established  much  on  the  same  plan  as  the  existing  day  indus- 
trial schools,  and  that  under  proper  safeguards  emigration  might  be 
utilised  by  the  Guardians  as  a method  of  treatment,  in  suitable  cases. 


PART  IV. — Chapter  S. 


THE  CHILDREN.  259 

not  only  for  orphan  and  deserted  children,  but  also  for  children  who 
have  been  adopted  by  the  Guardians.  We  recommend  that  the  power 
of  Local  Authorities  to  adopt  and  retain  children  of  parents  of  proved 
vicious  and  vagrant  habits  be  more  commonly  exercised  than  has  been 
the  practice  in  the  past,  and  that  systematic  records  of  the  subsequent 
occupations,  calling  and  condition  of  all  children  trained  in  any  of  the 
above  institutions  be  kept  by  the  authority  responsible  for  their  training 
and  education. 

Summary  of  Recommendations  and  Suggestions  in  Chapter  8. 

(1)  The  supervision  of  children  hoarded-out  within  the  Union 
should  he  placed  in  the  hands  of  competent  women  officers,  and 

• should  he  brought  under  Local  Government  Board  inspection. 
Special  care  should  he  taken  when  the  hoarding-out  is  with  relatives, 
and  all  such  cases  should  he  specially  notified  to  the  Local  Govern- 
ment Board.  (383.) 

(2)  Whilst  strongly  advocating  the  extension  of  hoarding-out  as 
far  as  possible,  we  do  not  recommend  any  relaxation  in  the  care 
exercised.  (389.) 

(3)  In  all  cases  the  fullest  inquiry  should  he  made  into  the 
character  of  the  foster-parents  and  the  suitability  of  the  home  before, 
rather  than  after,  the  children  are  handed  over.  (390.) 

(4)  In  all  cases  of  adoption,  no  person  shall  he  eligible  as  a foster- 
parent who  does  not  profess  the  same  religious  belief  as  is  indicated 
on  the  creed  register  of  the  child.  (390.) 

(5)  Effective  steps  should  he  taken  to  secure  that  the  maintenance 
of  children  in  the  workhouse  he  no  longer  recognised  as  a legitimate 
way  of  dealing  with  them.  (394.) 

(6)  The  Public  Assistance  Authority  should  have  power  to  keep  the 
children  of  ''ins-and-outs''  in  institutions,  while  their  parents  are 
detained  in  a Detention  Colony.  (394.) 

(7)  Children  under  treatment  for  ophthalmia,  or  some  chronic 
contagious  ailment,  should  not  he  discharged  along  with  their 
parents.  (394.) 

(8)  Guardians  should  have  power  to  retain  supervision  of  adopted 
children  up  to  the  age  of  twenty-one,  and  in  such  cases  parental 
responsibility  should  he  more  strictly  enforced,  in  some  cases  by 
detention  in  an  institution,  and,  wherever  practicable,  by  charging 
to  the  parents  the  whole  or  a part  of  the  cost  of  maintenance  of 
the  children ; such  children  should  become  the  Wards  of  the  Local 
Authority  up  to  the  age  of  twenty -one ; the  children,  whether  removed 
from  their  parents  or  left  with  them,  should  he  kept  under  super- 
vision ; and  one  of  the  parents,  if  found  worthy,  or  some  other 
responsible  person  should,  if  willing  to  act  in  that  capacity,  he  asso- 
ciated ivith  the  Local  Authority  as  the  official  guardian.  Every  case 
in  which  a conviction  is  obtained  should  he  reported  to  the  authority 
by  the  police.  (396.) 

(9)  Voluntary  agencies  should  he  recognised  by  the  Public  Assistance 
Authority  as  regards  the  after-care  of  Poor  Law  children,  and  should 
report  to  it ; such  reports  to  be  entered  on  a record.  (399.) 

(10)  A system  of  supervision  and  record  such  as  prevails  in  the 
case  of  children  leaving  industrial  schools  and  reformatories  should 
be  applied  to  the  children  leaving  the  care  of  the  Poor  Law  Authori- 
ties. (400.) 
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(11)  The  'provision  of  Homes  for  hoys  'who  leave  Poor  La'w  schools 
to  take  up  'work  should  he  undertaken  hy  voluntary  agencies.  (401.) 

(12)  There  should  he  closer  supervision  of  the  condition  of  children 
in  receipt  of  out-relief.  (413.)  Care  should  he  taken  to  ensure  that  the 
total  income  from  'whatever  source  is  sufficient  to  afford  proper  food, 
clothing,  and  housing  conditions  for  the  'whole  family  (414),  and  the 
Public  Assistance  Authority  should  ascertain  that  the  children  are 
being  properly  nourished.  (415.) 

(13)  Unless  satisfactory  conditions  in  the  home  can  he  assured,  the 
children  should  he  maintained  in  a Poor  La'w  institution  or  an 
industrial  school,  and  no  children  should  he  maintained  hy  out-relief 
in  immoral  surroundings.  (416.) 

(14)  There  should  he  more  medical  supervision  of  all  children 
under  the  Poor  Law,  both  indoor  and  outdoor.  (417.) 

Care  should  he  taken  that  the  children  of  ividows  get  a fair  start 
on  leaving  school.  (418.) 

(15)  The  employment  of  mothers  in  receipt  of  out-relief  should  not 
in  all  cases  he  prohibited.  But  the  circumstances  in  each  case  should 
he  carefully  considered,  and  watched,  and  the  mothers  should  not  he 
expected  to  earn  unless  satisfactory  arrangements  can  he  made  for  the 
children  (419);  for  many  such  children  provision  might  he  most 
satisfactorily  made  hy  means  of  day  hoarding  schools.  When  the 
children  are  too  young  to  go  to  school,  the  mother  should  not  go  out  to 
work  where  it  is  impossible  to  provide  a sufficient  substitute.  Special 
provision  should,  where  necessary,  he  made  for  the  children  of 
widowers.  (420.) 

(16)  V oluntary  agencies  should  he  enlisted  for  the  supervision  of 
out-relief  children ; when  such  are  not  available,  additional  officials 
— in  many  cases  women — should  he  appointed.  (421.) 

(17)  The  increased  expenditure  in  this  Department  should  he  accom- 
panied hy  a strenuous  effort  to  return  to  a simpler,  though  not  less 
effective,  way  of  dealing  with  the  children  for  whom  an  institution 
life  is  necessary.  (421.) 

(18)  Ln  the  case  of  children  of  neglectful  and  unworthy  parents 
{adopted  under  the  Poor  Law  Act,  1899)  as  well  as  in  the  case  of 
orphan  and  deserted  children,  Boards  of  Guardians  might  take  advan- 
tage of  emigration,  so  long  as  adequate  inspection  is  ensured.  (426.) 

(19)  Consideration  should  he  given  to  the  question  whether  all 
voluntary  charitable  institutions  dealing  with  children  should  not 
he  registered  and  subject  to  the  same  supervision  and  he  required  to 
co-operate  with  the  public  authority.  (432.) 

(20)  Children  now  under  the  Poor  Law  should  not  he  transferred 
entirely  to  the  care  of  the  Local  Educational  Authorities.  (435.) 

(21)  Teachers  in  Poor  Law  schools  should  have  the  same  status  as 
teachers  in  the  public  elementary  schools,  and  every  facility,  including 
'pension,  should  he  given  them  for  'passing  from  one  class  of  schools 
to  the  other.  (436.) 

(22)  The  q)olicy  and  terms  of  the  E duration  {Provision  of  Meals) 
Act,  1906,  should  he  reconsidered  in  its  relation  to  the  relief  of  dis- 
tress generally  : if  relief  for  necessitous  children  is  required,  and  is 
not,  and  cannot  he,  met  f rom  voluntary  sources,  it  should  become 

of  the  duty  of  the  Public  Assistance  Committees  to  provide  such  assist- 
ance as  may  he  necessary  hy  way  of  meals  or  otherwise.  (440.) 
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442.  The  ‘problem  of  able-bodied  pauperism  in  1834;  the  ''surplus 
labour  ” theory. — We  have  seen  that  the  Royal  Commission  of  1832  con- 
sidered the  great  problem  before  them  to  be  the  reduction  of  able-bodied 
pauperism.  In  this  most  difficult  part  of  their  task  they  were  constantly 
confronted  by  a cry  with  which  we  have  recently  become  very  familiar — 
the  cry  of  “ surplus  labour.”  The  argument  is  very  plausible  ; there  is 
only  a certain  amount  of  work  to  be  done,  and  the  fact  that  men  are  out 
of  work  shows  that  there  are  enough  workers  without  them.  There  is 
a surplus  of  labour,  and,  since  the  surplus  labourers  cannot  keep  them- 
selves, the  community  must  keep  them  out  of  the  rates.  The  line  taken 
by  the  Commissioners  was,  that  it  depended  very  largely  upon  a man 
himself  whether  there  is  work  for  him  to  do  or  not ; that  if  the  services 
he  offered  were  worthless  to  everyone,  then  he  would  be  “ surplus,”  but 
that  ability  and  industry  were  pretty  certain  to  find  a market,  if  not  in 
one  place,  then  in  another. 

443.  The  workhouse  test  was  based  upon  the  assumption  that  the  first 
essential  towards  being  useful  is  the  desire  to  be  useful,  and  that  this 
desire  was  being  extinguished,  by  a policy  of  relief  which  made  life 
easier  for  the  man  whom  it  was  unprofitable  to  employ  than  for  the 
man  whose  services  had  a real  market  value.  When  placed  between  the 
alternative  of  steady  work  for  an  employer  and  a light  job  for  the  parish 
(or  even  relief  without  any  work),  the  labourer  had  chosen  the  easier 
course.  When  placed  between  the  alternative  of  steady  work  for  an 
employer  and  maintenance  in  a workhouse  under  strict  discipline,  he 
again  chose  the  easier  course,  and  sought  for  the  work  he  had  before 
avoided.  The  Commissioners  had  no  wish  to  drive  the  poor  into  the 
workhouse : had  they  done  so  their  policy  -would  have  been  an  utter 
failure.  The  object  was  to  prove  to  the  country,  and  above  all,  to  the 
labourer  himself,  that  his  labour  still  had  a real  value,  and  that  it  rested 
primarily  with  him  to  make  that  value  appreciated, 

444.  No  better  confutation  of  the  “ surplus  labour  ” theory  as  advanced 
in  1834  could  be  asked  for  than  the  plain  statement  of  what  happened 
in  some  of  the  parishes  where  out-relief  to  the  able-bodied  was  stopped. 
The  Union  of  Faringdon  may  be  quoted  as  an  instance;  it  was  formed 
in  1835,  the  second  under  the  new  Act.  Eighty-seven  labourers  with 
families,  who  for  years  had  been  constantly  dependent  on  the  Poor  Law, 
were  refused  outdoor  relief  in  February  and  March.  Not  one-half 
availed  themselves  of  the  offer  of  the  house,  but  immediately  found 
means  of  providing  for  themselves.  Those  who  accepted  the  offer  stayed 
one,  two  or  three  days.  Only  two  stayed  more  than  four  days.^ 

The  Assistant  Commissioner,  reporting  five  months  later,  said  : — 

“ Being  anxious  to  ascertain  whether  the  application  of  this  principle  had  inflicted 
hardship  upon  these  men  and  their  families,  and  whether  the  denial  of  outdoor  relief 
had  driven  them  from  their  own  villages  to  seek  an  uncertain  subsistence  elsewhere, 
I devoted  several  days,  in  the  parishes  to  which  they  belonged,  to  the  purpose  of 
ascertaining  their  real  situations  by  visiting  them  at  their  own  homes.  I found  that 

^ First  Annual  Report  Poor  Law  Commissioners,  H.C.  500, 1835,  App.  (B),  No.  3,  p.  117. 
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of  the  eighty-five  men,  seventy-eight  were  at  work  in  their  respective  parishes, 
and  two  others  in  the  immediate  vicinity,  and  not  one  of  them  had  his  dwelling 
broken  up.”  ^ 

Most  significant  is  the  reason  given  for  this  apparently  impossible 
absorption  of  “ surplus  labour:"^"  On  inquiry  of  some  of  the  farmers  who 
had  previously  represented  to  him  that  they  had  then  no  means  of  em- 
ploying any  additional  labourers,  he  received  for  answer,  that  the 
additional  employment  was  now  given  in  consequence  of  the  improved 
character  of  the  labourers.^ 

445.  The  labourer,  that  is,  was  eager  to  give  value  in  return  for  his 
wages  when  he  could  not  otherwise  obtain  an  easy  maintenance  without. 
Nor  must  it  be  thought  that  he  was  driven  to  sell  his  labour  at  a lower 
price  ; the  better  services  at  once  commanded  a better  wage.  In  all  the 
later  -reports  from  the  dispauperised  parishes,  it  was  stated  that  wages 
had  risen,  and  that  the  amount  paid  was  greater  than  in  the  adjacent 
pauperised  parishes. 

446.  Effect  of  the  luorkhouse  test  on  pauperism. — There  seem  to  be 
no  statistics  available  to  show  the  immediate  effect  of  the  new  policy 
upon  able-bodied  pauperism  over  the  country  as  a whole,  although  the 
reports  of  the  Assistant  Commissioners  afford  many  descriptions  of  the 
way  in  which  pauper  labour  was  absorbed  in  particular  districts.  In  the 
Fifth  Report  there  is  a table  for  the  Counties  of  Berks,  Bucks,  Cambridge, 
Huntingdon,  Lincoln,  Norfolk,  Somerset,  and  Suffolk,  whereby  it  appears 
that,  in  the  year  ended  March,  1834,  the  number  of  able-bodied  paupers 
amounted  to  99,896.  In  the  year  ended  March  25th,  1839,  the  number 
had  fallen  to  35,323.  Other  classes  of  pauperism  amounted  in  1834  to 
231,761,  as  against  134,495  in  1839.  The  total  decrease  in  the  pauper 
population  of  these  counties  amounted  to  161,839.  The  percentage  of 
decrease  was  65  per  cent,  in  able-bodied  pauperism,  and  49  per  cent,  in 
pauperism  of  all  kinds.^ 

447.  Perhaps  the  strongest  evidence  that  the  reform  did  not  consist  in 
“ thrusting  poverty  underground  ” and  that  the  labouring  classes  were 
themselves  the  greatest  gainers,  is  found  in  the  impulse  which  was  given 
to  saving  among  those  classes.  Already  in  their  First  Annual  Report 
the  Commissioners  say  that  the  number  of  Friendly  Societies  since  the 
passing  of  the  Bill  had  increased  by  double  the  number  certified  in  any 
previous  year,  while  the  deposits  in  savings  banks  had  increased  very 
considerably.  In  their  Fifth  Report,  they  are  informed  by  Mr.  Tidd 
Pratt,  that  from  November,  1837,  to  November,  1838,  there  had  been  an 
increase  of  more  than  50,000  depositors,  and  of  more  than  £1,800,000  in 
the  deposits  as  compared  with  the  year  preceding.  The  proportion  of 
this  increase  was  greatest  in  the  rural  districts.  The  number  also  of 
Friendly  Societies  and  loan  societies  had  greatly  increased,  as  had  the 
purchase  of  Government  annuities  devised  for  the  benefit  of  the  labour- 
ing classes.^ 

448.  More  difficult  of  proof,  but  constantly  alluded  to,  is  the  improve- 
ment in  the  labourer  himself.  The  knowledge  that  he  must  rely  upon 
himself,  and  his  new  desire  for  work,  so  far  from  producing  subservience, 
resulted  in  real  independence  of  spirit : — 

“I  have,”  says  Mr.  Woolley,  an  assistant  tithe-commissioner,  “seen  the  effect  on 
the  poor  rates,  the  character  of  the  population,  the  improvement  of  the  land — such 

^ First  Annual  Report,  Poor  Law  Commissioners,  H.C.  500,  1835,  App.  (B),  No.  3,  pp. 
117-8.  ^ Ibid.^  p.  118.  ^ Fifth  Annual  Report  of  Poor  Law  Commissioners,  78,  1839, 

p.  8.  Ibid.,  p.  7. 


PART  IV. — Chapter  9. 


THE  ABLE-BODIED  UNDER  THE  POOR  LAW.  263 


a change  ! I have  talked  with  all  sorts  of  persons,  of  all  sorts  of  opinion  on  other 
subjects,  and  have  heard  but  one  opinion  on  this — that  the  measure  has  saved  the 
country,” 

“ I am  sick  of  the  pitiful  cry  attempted  to  be  raised  against  the  measure,  and 
especially  at  the  supposed  inhumanity  of  it.  Let  any  man  see  the  straightforward 
walk,  the  upright  look  of  the  labourer,  as  contrasted  with  what  was  before  seen  at 
every  step  in  those  counties.  The  sturdy  and  idle  nuisance  has  already  become  the 
useful  and  industrious  member  of  society.  No  man  who  has  not  looked  well  into 
human  nature,  and  the  practical  working  of  the  wretched  system  of  pauperism,  can 
form  an  idea  how  different  is  6d.  earned  by  honest  industry,  and  6d.  wrung  from  the 
pay-table  of  a parish  officer.”  ^ 

449.  Able-bodied  pauperism  in  towns. — We  have  described  in  a pre- 
ceding Chapter  how  the  Order  prohibiting  out-relief  to  the  able-bodied 
was  gradually  applied  to  the  rural  Unions  ; while  a less  stringent  policy 
was  adopted  in  the  towns.  Though  the  great  mass  of  pauperism  was 
then  in  the  country  districts,  the  problem  of  town  pauperism,  as  we 
know  it  now,  was  already  making  itself  felt.  Even  the  problem  of 
casual  labour  at  the  docks  was  familiar,  and  it  was  subsidised  by  Poor 
Law  relief  then  as  it  is  now  by  charitable  funds  and  Distress  Committees. 

450.  There  was  a very  general  feeling  that,  even  if  the  new  policy 
could  be  successfully  applied  in  rural  districts,  it  must  break  down  in 
manufacturing  towns  where  great  numbers  were  liable  to  be  thrown  out 
of  employment.  It  had  been  the  custom  in  bad  times  to  subsidise  the 
earnings  of  the  workers  ; this  enabled  the  employer  to  lower  wages,  or 
to  set  men  to  work  and  sell  their  products  at  a loss,  and  this  intensified 
the  trade  depression.  The  Commissioners  maintained  that,  though  pres- 
sure upon  workhouse  accommodation  might  occasionally  necessitate  a 
different  form  of  treatment,  nevertheless  the  essential  principles  of 
administration  remained  the  same  both  in  town  and  country.  Mr.  Chad- 
wick gave  interesting  evidence  on  this  point  before  a Select  Committee 
appointed  in  1838  to  inquire  into  the  working  of  the  new  law  : — 

“ In  a manufacturing  district  emergencies  may  arise  in  which  the  workhouse  test 
cannot  be  applied,  and  then  you  will  apply,  carrying  out  the  principle  of  the  Poor 
Law  Amendment  Act,  the  next  best  test  that  can  be  applied,  that  being  labour  by 
task-work.”  * 

451.  Such  a crisis  had  occurred  early  in  the  history  of  the  new  Poor 
Law  at  Nottingham.  A Poor  Law  Union  had  been  formed  there  in 
July,  1836,  during  a time  of  very  good  trade;  the  population  being 
entirely  manufacturing,  and  engaged  chiefly  in  the  manufacture  of 
cotton,  hosiery,  and  lace.^  In  December  of  the  same  year,  commercial 
difficulty  began,  and  gradually  the  pressure  upon  the  workhouse  accom- 
modation became  very  great.  After  utilising  outside  buildings  and 
reopening  a workhouse  which  had  been  closed : — 

“ still  the  pressure  went  on  increasing  ; our  means  were  not  equal  to  it,  and  we 
found  that  a great  number  of  people  towards  October  last  were  applying  for  relief 
that  were  not  at  all  known  as  paupers  ; they  were  not  of  pauper  habits  ; they  were 
people  who  had  effected  some  savings,  but  those  savings  having  become  exhausted, 
they  were  sunk  down  to  the  common  level  of  pauperism.  . . . The  Commissioners, 
at  once,  on  my  suggestion,  relaxed  the  rule,  enabling  the  board  of  guardians  of  the 
Nottingham  Union  to  give  outdoor  relief  to  able-bodied  men  in  return  for  task- 
work ; that  task-work  was  digging.  We  obtained  permission  of  the  corporation  to 
make  a road  through  a property  that  had  been  very  much  hitherto  inaccessible,  and 
we  set  the  men  to  digging  under  a surveyor.” 


^ Third  Annual  Report,  Poor  Law  Commissioners,  H.C.  546  I.,  1837,  p.  45.  ^ Select 

Committee,  1838,  Chadwick,  67.  ® Ibid.^  18.  “*  Ibid.^  41. 
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Care  was  taken  that  the  money  earned  should  be  less  than  that  earned 
by  the  independent  labourer  : — 

“ Or  we  should  have  been  swamped  at  once,  and  have  had  all  the  independent 
labourers  upon  us.”  ^ 


The  distress  subsided  at  the  beginning  of  1838,  without  leaving  any 
permanent  burden  of  able-bodied  men  on  the  rates.  ^ 

452.  Relief  of  able-bodied  in  times  of  “ special  distress.’' — This 
expedient  of  meeting  times  of  special  distress  by  a relaxation  of  the 
administration  has  been  continued  to  the  present  day,  with  results  to 
which  we  shall  allude  subsequently. 

“ The  modern  form  of  Outdoor  Labour  Test  Order  is,”  says  Mr.  Adrian,  “ designed 
to  operate  in  Poor  Law  unions  to  which  the  Outdoor  Relief  Prohibitory  Order 
applies,  and  in  effect  authorises  a relaxation  of  that  Order  on  the  lines  of  the  Out- 
door Relief  Regulation  Order.”  ® 

But  in  towns  in  which  the  Regulation  Order  is  in  force,  it  is  always 
open  to  the  Guardians,  without  any  special  relaxation,  to  grant  out- 
relief  to  the  able-bodied,  provided  that,  in  the  case  of  males,  half  of  it 
is  given  in  kind  and  that  the  recipients  are  kept  at  work. 

453.  (1)  Labour-yards. — The  history  of  the  relief  of  the  able-bodied 
outside  the  workhouse  under  these  two  Orders  is  full  of  interest,  and 
for  our  present  purpose  very  instructive.  What  we  find  is  that,  where 
this  form  of  relief  with  employment  is  given  to  meet  a genuine  and 
temporary  crisis,  and  where  the  men  are  expected  and  made  to  give  real 
work,  it  has  answered  its  purpose  well,  and  has  enabled  the  recipients 
to  tide  over  the  difficult  time  until  they  could  resume  work  under  normal 
conditions. 


454.  But,  unfortunately,  after  the  first  period  of  careful  administra- 
tion the  tendency  has  always  been  for  Guardians  to  allow  this  form  of 
relief  to  become  permanent,  and  even  to  keep  a stoneyard  always  open 
as  a rough-and-ready  way  of  disposing  of  any  able-bodied  applicant. 
When  this  is  the  case  there  grows  up  a nucleus  of  loafers,  who  have 
found  the  stoneyard  under  lax  supervision  an  easy  way  of  earning  a 
scanty  living,  and  who  act  as  a centre  of  corruption  when  the  crisis  does 
come  and  the  respectable  workers  are  forced  to  have  recourse  to  the 
Poor  Law. 


455.  We  find  this  difficulty  strongly  emphasised  in  1870-1,  when 
Mr.  Wodehouse  reported  that  in  the  Metropolis  the  Guardians  were 
giving  orders  for  the  labour-yard  for  indefinite  periods,  and  that  young 
able-bodied  men  were  becoming  permanent  habitues  of  them. 

“ In  the  City  of  London  Union  a relieving  officer  informed  me  that  two  young 
men,  perfectly  able-bodied,  had  been  working  in  the  labour-yard  for  more  than  two 
years.  In  Mile  End  Old  Town  I was  informed  that  a man,  aged  sixty-two,  had  not 
been  absent  from  the  labour-yard  for  seven  days  in  eighteen  months.  The  class  of 
men  who  are  to  be  found  in  the  labour-yards  during  the  summer  months  are  prob- 
ably the  least  deserving  class  of  paupers  that  could  be  named,  and  it  is  certain  that 
in  the  case  of  many  of  them  the  labour-yard  does  not  act  as  a sufficient  test.  In 

the  Parish  of Westminster,  a week’s  notice  was  given  a few  months  ago 

that  after  the  expiration  of  that  time  no  further  relief  in  the  labour-yard  could  be 
given  to  able-bodied  men  or  women  without  families.  Of  the  seventy  paupers  who 
were  discharged  under  this  order,  only  eight  were  found  to  have  sought  admission 
into  the  workhouse.” 


456.  Upon  extending  his  investigations  into  the  country,  Mr.  Wode- 
house found  that  the  labour-yard  was  being  converted  into  a means  of 


* Select  Committee  1838,  Chadwick,  56.  ^ Ihid.^  73.  ® Adrian,  203-4.  ^ Twenty- 

third  Annual  Report,  Poor  Law  Board  [Cd.  396],  1871,  p.  33. 
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maintaining  the  farmer’s  labourers  for  him,  much  as  in  the  days  preced- 
ing 1834  : — 

“ In  Unions  in  which  relief  is  habitually  given  during  the  winter  under  the 
Supplemental  Outdoor  Labour  Test  Order,  the  same,  individuals  are,  in  many 
instances,  found  to  apply  for  it  winter  after  winter.  In  the  Gravesend  and  Milton 
Union  I asked  an  applicant  for  relief  how  he  got  his  living  during  the  summer,  to 
which  he  replied  that  he  worked  for  Mr. , naming  a farmer  in  the  neighbour- 

hood. I then  enquired  how  he  lived  during  the  winter,  to  which  he  answered  : ‘ I 
work  for  the  guardians  here  in  Gravesend.’  ” 

457.  The  difficulty  has  made  itself  felt  even  more  strongly  in  our  own 
time.  According  to  Mr.  Davy  : — 

“ Under  the  Regulation  Order,  or  under  the  Prohibitory  Order  where  the  guardians 
have  an  Outdoor  Labour  Test  Order  attached,  the  guardians  may  give  outdoor  relief 
to  able-bodied  men  under  what  is  known  as  the  stone-yard  system,  that  is  to  say,  the 
men  are  given  a certain  number  of  days’  work  in  the  stone-yard,  in  lieu  of  being 
taken  into  the  workhouse.”  ^ 

And  Mr,  Bagenal  states  that : — 

“ A labour-yard  is  a thing  that  has  to  be  very  carefully  guarded  and  watched, 
because  there  are  certain  classes  of  the  community  who  are  perfectly  willing,  for 
some  curious  reasons,  to  live  on  the  most  ridiculously  small  wage,  so  long  as  it  is 
regular.  They  can  get  a regular  subsistence  out  of  a labour-yard  as  long  as  it  is 
there  and  they  can  go  to  it.  These  sort  of  people  become  stereotyped,  and  unless 
you  can  deal  with  them  in  varied  ways,  they  will  be  on  top  of  you  all  the  time.”  ^ 

458.  This  difficulty  arises  when  the  work  in  the  labour-yard  is  less 
strenuous  or  continuous  than  work  outside,  and  there  is  a great  tendency 
in  this  direction  : — 

“ I myself,’’  says  Mr.  Davy,  “ have  known  men  who  have  been  six  or  seven  years 
in  the  stone-yard.  The  Order  says  that  the  man  shall  be  kept  on  work  during  the 
time  he  is  being  relieved,  which  would  mean  he  ought  to  be  kept  on  work  for  six 
days  a week.  Now  do  what  we  can — and  we  have  written  some  very  forcible  letters 
on  the  subject  recently — we  have  the  utmost  difficulty  in  preventing  boards  of 
guardians  giving  a man  one,  or  two,  or  three  days  a week  in  the  yard.”  ^ 

459.  One  of.  the  most  striking  instances  of  maladministration  of  a 
labour-yard  is  that  of  Leicester  : — 

“ An  outdoor  labour-yard  has  been  opened  in  this  parish  for  very  many  years. 
It  certainly  has  never  been  closed  since  1886.’’  ^ 

During  the  stress  in  the  boot  trade  the  numbers  employed  in  the  yard 
gradually  increased  : — 

“ Yet,  in  spite  of  such  an  increase  in  numbers,  this  was,”  says  Mr.  Walsh,  “ the 
moment  chosen  by  the  guardians  to  augment  the  scale  of  pay  and  do  away  with  the 
tasks  of  oakum-picking  and  stone-breaking  and  to  reduce  the  task  of  wood-sawing. 
From  this  date  up  to  the  present  time  the  number  on  the  outdoor  labour  test  has 
shown  a constant  increase  as  compared  with  the  corresponding  periods  of  the  years 
before  ; and  with  the  exception  of  the  two  weeks  when  the  Leicester  Unemployed 
marched  to  London,  the  number  has  never  gone  down  to  anything  like  so  low  as 
previous  to  the  adoption  of  an  increased  scale  of  pay.”  ^ 

Unfortunately  the  relief  was  not  confined  to  people  of  respectable 
characters,  but  was  given  to  habitual  drunkards  and  men  who  had 
frequently  been  convicted  of  crimes. 

460.  Another  unfortunate  instance  occurred  in  the  St.  Olave’s  Union 
in  1895,  regarding  which  Mr.  Lockwood  states : — 

“ Before  the  commencement  of  the  frost,  which  really  put  an  absolute  stop  to  all 
riverside  labour  for  nearly  two  months,  they  had  already  opened  a stone-yard,  and 
the  consequence  was  that  when  the  real  distress  came  they  had  on  their  hands  a 
certain  number  of  undisciplined  men  in  an  overcrowded  yard,  and  then  on  the  top 
of  those,  they  had  those  who  were  driven  to  relief  by  the  severity  of  the  weather. 
They  got  a number  of  persons  whom  they  practically  could  not  control.’’  ^ . . . “It 
was  stated  before  the  Select  Committee  on  Distress  that,  including  supervision, 

^ Davy,  2443.  ^ Bagenal,  7662.  ® Davy,  2443.  ^ Walsh,  Yol.  I.,  App.  xviii.  (13). 

“ Ihid.^  App.  xviii.  (19-20).  ® Ihid.^  App.  xviii.  (28-32).  ^ Lockwood,  13330. 
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rents,  plant  and  materials,  the  guardians  spent  altogether  £17,000,  bringing  the  cost 
of  the  stone  broken  to  £7  a ton,  whereas  5s.  or  less  per  ton  is  the  usual  cost.  It 
was  further  stated  in  evidence  before  the  Committee  that  the  experiment  was  a 
great  failure,  owing,  among  other  things,  to  the  class  of  men  employed  ; some  would 
have  honestly  tried  to  do  as  much  as  they  could,  but  were  deterred  by  others.”  ^ 

461.  In  1905  a similar  experiment  was  made  at  West  Ham,  with  very 
similar  results.^  Mr.  Lockwood  thus  sums  up  : — 

“ If  a stoneyard  is  opened  you  almost  immediately  get  a considerable  number  of 
what  one  may  call  the  undesirable  class,  who  are  quite  content  to  earn  just  enough 
to  keep  them  going  for  the  week  and  no  more  ; and  you  cause  to  be  associated  with 
them  a more  respectable  class  to  whom,  I think,  association  of  that  kind  may  be 
regarded  as  a hardship  ; in  other  words  it  is  not  deterrent  to  the  class  of  persons 
whom  you  really  wish  to  deter  from  receiving  relief.”  ^ 

Again,  Mr.  Rusbridge,  superintendent  relieving  oflScer,  West  Ham, 
states : — 

“ The  effect  of  labour-yards  when  applied  to  such  large  numbers  cannot  fail  to 
be  demoralising  to  those  who,  through  stress  of  circumstances,  are  driven  for  the 
first  time  to  seek  parochial  relief,  the  breaking  of  stones  and  association  with  those 
whom  under  any  other  circumstances  they  would  shun,  not  being  calculated  to  help 
them  to  retain  their  self-respect.” 

462.  Nothing  could  be  more  typical  than  this  history  of  the  labour- 
yard,  of  the  way  in  which  a form  of  relief,  originated  for  the  benefit  of 
the  genuine  worker  in  times  of  distress,  is  taken  advantage  of  by  the 
good-for-nothing  loafer.  When  once  this  has  happened  (generally  as  a 
result  of  weak  administration),  either  the  genuine  worker  will  have 
nothing  more  to  do  with  it,  or  he  himself,  by  forced  association  with 
worthless  characters,  is  dragged  down  to  their  level.  Exactly  the  same 
process  may  be  traced  in  the  history  of  employment  relief  outside  the 
Poor  Law.  If  this  form  of  relief  is  to  be  available  for  the  assistance 
of  genuine  workers  in  times  of  exceptional  distress,  it  is  quite  essential 
that  the  discipline  and  standard  of  work  should  be  kept  so  high  as  to 
exclude  the  lowest  class,  and  this  class  must  be  dealt  with  in  some 
other  way. 

463.  Nor  can  the  relation  of  the  labour-yard  to  the  industrial  world 
be  neglected.  In  a Return  made  to  us  by  the  Local  Government  Board, 
we  find  that  at  Crickhowell : — 

“ The  relief  acted  to  enable  the  prolongation  of  the  strike  which  caused  the 
distress.”  ® 

At  Leicester : — 

“ The  certainty  of  obtaining  relief  at  need  in  this  way  operates  to  prevent  men 
from  migrating.  At  least  one  market  gardener  is  now  reported  to  dismiss  men  to 
the  Guardians’  farm  till  he  should  again  require  them,”  ® 

At  Northampton  : — 

“ Men  actually  gave  up  good  outside  work  to  enter  the  yard,  and  its  closure  did 
not  cause  distress.”  ^ 

464.  But  these  are  not  the  only  difficulties  arising  out  of  the  relation 
of  the  labour-yard  to  the  industrial  world.  There  are  special  difficulties 
connected  with  those  trades  which  are  carried  on  by  the  aid  either  of 
the  rates  or  of  charitable  subsidies.  We  have  had  striking  evidence 
brought  before  us  to  show  that  one  industry  at  least  has  been  much 
affected  in  this  way,  and  many  of  its  workers  driven  to  seek  Poor  Law 
or  charitable  relief.  The  Secretaries  of  the  English  Firewood  Trade 
Association  and  of  the  Scottish  Firewood  Manufacturers’  Association 

1 Lockwood,  13338.  * Ibid.,  13341.  ^ Ibid.,  4086.  Rusbridge,  20415  (ii).  ® Memo, 

by  Local  Government  Board,  Yob  IX.,  App.  xciii.  ® Ibid.  ^ Ibid. 
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have  both  given  evidence  to  this  effect;^  and  our  Investigators,  Mr.  Jack- 
son  and  Mr.  Pringle,  report  that : — 

“ In  the  matter  of  the  Firewood  Trade  there  seems  little  doubt  that  the  com- 
petition of  charitable  societies  and  Poor  Law  Guardians  is  ruining  the  independent 
employer.”  ^ 

They  quote  specific  instances,  and  state  : — 

“We  also  had  the  names  of  sixteen  men  who  had  been  compelled  to  seek  parish 
relief  through  the  reduction  of  self-supporting  employment  by  charitable  trading.”  ^ 
In  some  places  the  Guardians  are  themselves  the  worst  offenders  in  this 
way.  In  Mr.  Dye’s  evidence  will  be  found  the  case  of  the  Paddington 
Union,  which  has  a relief-yard  for  “ Unemployed,”  where  seven  wood- 
choppers,  who  had  become  unemployed  for  the  reasons  complained  of  in 
this  letter,  were  set  to  work  at  firewood  making,  and  thus  placed  in  the 
position  of  pauperising  both  their  industry  and  themselves.  Their 
employer  had  been  driven  out  of  the  market  by  the  competition  of  the 
Church  Army  and  was  unable  to  find  them  work,  yeb  the  Paddington 
Union  put  them  to  wood-chopping,  sold  the  produce  of  their  labour  at 
a loss,  and  thus  still  further  restricted  the  self-supporting  employment 
of  wood-choppers.^ 

465.  We  are  not  prepared  to  endorse  all  the  opinions  of  those  inter- 
ested in  a particular  industry,  but  we  think  it  advisable  that,  in  organ- 
ising the  work  of  the  able-bodied,  the  Public  Assistance  Authorities 
should  aim  at  as  great  a variety  of  occupation  as  possible  both  in  the 
interests  of  those  relieved  and  also  as  minimising  the  disturbance  to  the 
labour  market. 

466.  (2)* Migration  and  emigration  of  paupers. — Though  the  labour- 
yard  has  been  the  method  generally  employed  by  the  Guardians  in  deal- 
ing with  the  able-bodied  outside  the  workhouse,  it  is  by  no  means  the 
only  method  available.  As  early  as  1835  the  Commissioners  issued  two 
Circulars,  in  the  first  of  which  they  offered  to  migrate  families  from 
the  congested  districts  of  the  South  to  the  manufacturing  districts  of 
the  North,  and  in  the  second  called  attention  to  the  enactment  contained 
in  Section  62  of  the  Poor  Law  Amendment  Act  for  promoting  emigra- 
tion.This  power  of  emigration  still  remains  with  the  Guardians ; and, 
by  the  Local  Government  Act,  1888,  power  is  given  to  County  Councils 
to  borrow  money  in  aid  of  emigration.^ 

467.  The  largest  number  emigrated  under  the  Poor  Law  would  appear 
to  have  been  in  the  year  1835-6,  when  5,241  persons  were  sent  out  at  a 
cost  of  £28,414.  The  next  year  the  number  fell  to  1,112,  and  continued 
to  decrease  in  subsequent  years.  In  1841, 1842, 1843  there  is  an  increase, 
but  the  largest  number  sent  is  only  1,035."^  Of  late  years  the  Guardians 
have  seldom  exercised  their  powers  to  send  out  able-bodied  men.  A few 
London  Unions  have  sent  small  groups  of  men,  but  for  the  most  part 
the  emigration  undertaken  by  them  is  that  of  children.  Even  at  West 
Ham,  where  the  congestion  of  labour  has  been  so  great,  the  Guardians 
have  only  just  begun  to  regard  the  remedy  with  favour,®  though  this 
attitude  on  their  part  is  not  due  to  any  reluctance  on  the  part  of  the 
people,  who  indeed  are  said  to  be  “willing  and  most  anxious”  to  go. 
“ They  would  go  in  swarms,”  says  one  witness,  “ if  they  had  the  money.”® 

^ Dye,  91804-56  ; Hall,  VoL,  IX.,  App.  cx.  ^ Report  on  Effects  of  Employment  or 
Assistance  given  to  the  Unemployed  since  1886,  as  a means  of  Relieving  Distress  outside 
the  Poor  Law,  Messrs.  Jackson  and  Pringle,  p.  67.  ^ Ibid.,  p.  68.  ^ Dye,  91804  (29). 

^ History  of  the  Poor  Law  ; Mackay  : Yol.  Ill,,  p.  169,  also  Adrian,  293.  ® Adrian,  281. 
7 History  of  the  Poor  Law,  Mackay,  Yol.  III.,  p.  228.  ® Rusbridge,  20928.  ® Ibid., 
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468.  In  the  Report  of  the  Local  Government  Board  for  1906-7  a 
table  is  given  from  which  we  learn  that  the  number  of  adults  emigrated 
under  the  Poor  Law,  though  still  very  small,  is  gradually  increasing. 
The  numbers  emigrated  to  Canada  for  the  ten  years  ended  1906  have 
been : 7,  7,  16,  15,  16,  26,  51,  70,  300,  479.  The  numbers  emigrated  to 
other  countries  are  negligible.^  It  is  a form  of  assistance  which  can  be 
properly  afforded  only  to  men  of  good  character  and  good  physique  : if 
those  qualities  are  wanting  the  emigrant  is  not  likely  to  succeed  even  if 
he  pass  the  health  test  generally  required  in  the  new  country. 

469.  Migration  was  more  favoured  than  emigration  by  the  Poor  Law 
Commissioners  of  1834,  owing  to  its  lesser  cost ; and  the  early  years  of 
their  rule  saw  a large  migration  from  the  Southern  Counties  to  the 
Northern.  Owing  to  a change  in  the  law  under  the  General  Consolidated 
Order  it  seems  doubtful  whether  Guardians  now  have  the  power  to 
migrate  applicants  for  relief  for  the  sake  of  improving  their  position, 
although  they  may  “ remove  ” them  for  the  sake  of  saving  the  rates, 
even  to  the  applicants’  own  detriment.  That  excellent  work  can  be 
done  by  assisting  families  to  remove  from  places  where  there  is  no 
demand  for  their  work  is  shown  in  the  evidence  given  by  Mr.  Grise- 
wood ; ^ and  of  late  in  some  districts  the  Guardians  have  apparently 
taken  the  matter  into  their  own  hands. 

470.  (3)  Work  for  wages. — The  unsatisfactory  features  of  work  in  a 
labour-yard  have  always  been  seen,  and  have  led  enterprising  Boards  to 
attempt  something  more  healthy  and  more  remunerative.  The  earliest 
experiment  of  which  we  have  record  is  one  made  in  1839  by  the  Chorlton 
Board.  The  information  given  in  the  Ninth  Annual  Report^  of  the  Poor 
Law  Commissioners  is  not  very  clear,  but  it  seems  to  amount  to  this  : 
that,  in  1839,  the  Chorlton  Board  of  Guardians  perceiving  the  increas- 
ing badness  of  the  times,  and  anticipating  that  spinners  and  others 
would  be  thrown  out  of  employment  in  large  numbers,  made  an  agree- 
ment with  the  proprietor  of  Chat  Moss  to  let  them  put  labourers  to 
work  in  reclaiming  some  9J  acres  of  the  Moss.  The  principle  on  which 
this  was  based  was  not  that  of  providing  work  at  wages  for  the  unem- 
ployed, nor  yet  economy  in  relief  expenditure,  but  to  afford  an  effective 
labour  test  to  applicants  : “ It  is  the  fact  that  we  have  work  to  offer — 
regular,  organised,  and  constant  work — that  deters  the  idle  and  worth- 
less from  applying  for  relief.”  On  this  some  sixty  men  were  set  to  work,  at 
a payment  of  Is.  6d.  per  day,  the  Guardians  giving  as  many  days’  work 
as  the  necessities  of  the  man  and  his  family  required,  and  leaving  the 
men  to  take  any  other  employment  they  could  get  on  the  other  days. 
The  result,  as  regards  the  Moss,  was  that,  in  two  years’  time,  bog  which 
had  not  been  worth  Is.  an  acre  was  covered  with  wheat,  potatoes,  and 
turnips  not  to  be  surpassed  in  the  best  managed  farms  in  the  best  culti- 
vated County  in  England,  and  was  estimated  as  worth  £50  an  acre.  As 
regards  the  paupers,  the  calculation  was  that,  for  £176  8s.,  being  “the 
whole  balance  of  outlay  for  which  there  is  no  apparent  return,”  385 
able-bodied  persons  had  been  maintained  for  a period  of  a year  and 
three-quarters,"  who  must  otherwise  have  been  relieved  at  an  enormously 
increased  cost  without  requiring  labour  in  return,  to  say  nothing  of 
135  positive  refusals  to  work,  and  the  hundreds  of  idle  persons  who  had 

* Thirty-sixth  Annual  Report,  Local  Government  Board  [Cd.  3G<35],  1907,  p.  402. 

2 Grisewood,  37211-27  ; 37269-79.  Vide  also  Abbott,  87178-90. 

® Ninth  Annual  Report,  Poor  Law  Commissioners,  468,  1843,  App.  A.,  p.  49. 
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been  deterred  from  applying  by  the  knowledge  that  work  would  be 


offered.” 


471.  This  successful  experiment  is  of  special  interest  when  compared 
with  a similar  experiment  made  by  the  Manchester  Distress  Committee 
in  1906.  In  Mr.  Jackson’s  Report,  he  writes  : — 

“We  understand  that  the  large  works  which  were  carried  out  last  year  at  Chat 
Moss  by  the  Manchester  unemployed  will  be  entirely  useless,  as  the  land  is  to  be 
allowed  to  revert  again  to  its  original  state,  which  the  peaty  soil  does  very  quickly. 
In  the  Manchester  Distress  Committee’s  Report  the  amount  spent  on  this  experi- 
ment is  not  very  clear.  Sheds  for  the  men  were  erected  at  a cost  of  £171  8s.  4d., 
and  as  252  men  in  all  worked  there  in  two  batches  of  100  for  periods  up  to  16  weeks 
each,  the  wages  must  have  been  very  considerable,  possibly  over  £2,000.  At  Oldham 
some  few  acres  of  moor  were  cultivated,  and  will  probably  have  to  be  abandoned. 
The  result  obtained  for  an  expenditure  of  some  hundreds  of  pounds  will  be  the 
growth  of  £20  worth  of  potatoes.’’  ^ 

472.  The  greatest  stress  to  which  the  Poor  Law  has  ever  been  subjected 
in  connection  with  the  able-bodied,  was  during  the  cotton  famine 
(1861-4)  ; and  the  occasion  is  remarkable  for  the  close  co-operation 
which  was  effected  between  the  Poor  Law  and  voluntary  charity.  A 
fuller  account  of  the  measures  then  taken  will  be  found  in  Part  VI., 
Chapter  2,  of  our  Report.’"' 

478.  There  has,  happily,  been  no  recurrence  of  distress  equal  in  extent 
or  acuteness  to  that  occasioned  by  the  cotton  famine  ; but  there  have 
been  times  of  crisis  in  particular  industries,  such  as  those  consequent 
upon  the  recent  introduction  of  machinery  in  the  boot  trade,  or  on  the 
discharges  of  men  at  Woolwich  Arsenal;  there  have  been  recurrent 
periods  of  general  depression  when  the  number  of  regular  workers  out 
of  employment  has  increased ; and  in  almost  eveiy  large  town  there  are 
now  a number  of  the  irregularly  employed,  who  tend  to  be  more  or  less 
in  distress  each  winter.  In  so  far  as  the  able-bodied  have  had  recourse 
to  the  Poor  Law  under  these  circumstances,  they  have  received  assist- 
ance mainly  under  the  labour  test,  and  as  we  have  seen  this  fails  chiefly 
when,  under  lax  administration,  a class  of  chronic  habitues  is  allowed 
to  grow  up. 

474.  (4)  Farms  and  Farm  Colonies. — In  several  instances  the 
Guardians  have  tried  the  experiment  of  taking  a farm,  and  putting  their 
able-bodied  to  work  upon  it.  In  so  far  as  it  is  successful  this  plan  has 
the  merit  of  teaching  the  men  something  of  work  upon  the  land  ; but  it 
has  been  found  in  practice  that  supervision  is  difficult,  and  that  the  men 
prefer  it  to  taking  up  work  under  the  ordinary  conditions  of  the  labour 
market.  A member  of  the  Leicester  Board  tells  us  : — 

“We  have  opened  a wood  yard  away  from  the  workhouse,  where  we  have  sent 
from  60  to  120  men,  being  the  lame  and  others  physically  unfit  to  work  on  the  land, 
to  saw,  chop,  and  bundle  firewood,  at  which  work  we  have  incurred  a great  loss,  year 
by  year,  and  have  practically  shut  up  all  the  private  firewood  dealers  in  the  borough.” 

“ We  have  also  48  acres  of  heavy  land  a mile  out  of  the  town,  where  we  have 
employed  the  able-bodied  men  in  digging,  planting,  manuring,  and  attending  to 
vegetables,  tomatoes,  etc.  Here  we  have  also  incurred  a very  considerable  loss.”  ^ 

An  attempt  was  made  to  draft  off  some  of  these  men  to  outside  work  : 

“Eleven  men  were  sent  at  various  times  between  October  16th,  1905,  and  January, 
1906,  and  of  these  only  four  retained  their  work.  I advanced  the  money  for  their 
fares,  which  was  to  be  repaid  Is.  per  week.  Thirty-two  shillings  of  this  was  never 


* Vide  also  Memorandum  on  the  Poor  Law  Board,  1847-71,  Professor  Smart. 

^ Report  on  the  Effects  of  Employment  or  Assistance  given  to  the  Unemployed 
since  1886  as  a means  of  Relieving  Distress  outside  the  Poor  Law  : Messrs.  Jackson  and 
Pringle,  p.  124.  ^ Islip,  46914  (3  (a)  (b)  ). 


PART  IV. — Chapter  9. 


270  HISTORICAL  DEVELOPMENT  AND  PRESENT  CONDITION  OF  THE 
VARIOUS  BRANCHES  OF  THE  POOR  LAW. 
repaid,  in  addition  to  which  three  of  them  left  their  lodgings  owing  16s.  6d.  between 
them  to  the  people  with  whom  they  had  lodged. 

“ The  rate  of  pay  was  to  be  6d.  per  hour,  or  28s.  per  week  of  fifty-six  hours.” 

“ In  April  and  May,  1906,  work  was  provided  by  the  Water  Committee  of  the 
Leicester  Corporation  for  twenty  men  who  were  on  the  labour  test  (at  6d.  per  hour) 
laying  a new  main  some  miles  out  of  the  town.  The  men  were  taken  out  by  brake 
each  morning  and  brought  back  each  evening.  These  were  all  picked  men,  many  of 
them  general  labourers.  Two  of  them  refused  the  work  immediately  and  six  were 
paid  off  because  they  were  not  satisfactory.”  ^ 

475.  The  Poplar  Board  has  started  a farm  colony  at  Laindon  to  which 
able-bodied  paupers  are  sent.  A Committee  of  our  members  visited 
Laindon  and  Hadleigh  last  autumn,  and  reported  as  follows  : — 

“ At  Laindon  the  superintendent  was  away  and  we  saw  his  deputy,  an  intelligent 
man,  very  outspoken,  and  with  considerable  experience  at  Poplar  Workhouse.  We 
were  taken,  after  seeing  a dormitory  and  some  meii  loafing  about  in  a small  day- 
room,  to  a large  field  which  was  being  slowly  forked  over  by  thirty  men.  The  greater 
part  of  the  farm  is  most  unsuitable  for  the  purpose,  being  a heavy,  sticky  clay,  which 
is  unworkable  after  rain,  so  that  frequently  the  men  cannot  be  employed  on  it,  and 
it  is  difficult  to  find  any  work  for  them.  Sometimes  they  are  put  to  gathering  stones, 
and  a little  mat-making  is  done.  There  are  150  of  them  to  100  acres  ; in  summer, 
when  numbers  fall,  non-able-bodied  are  sent  down  to  fill  up. 

“ It  is  a question  whether  the  place  should  not  be  broken  up  at  once  and  the  men, 
so  far  as  able-bodied,  sent  to  Hadleigh.  The  contrast  between  the  two  places  and 
their  management  is  very  striking.  At  Laindon  the  men  work  an  eight  hours’  day, 
and  then  go  where  they  like  : they  frequent  the  public-house  in  the  evening  and 
‘ don’t  often  come  back  drunk.’  At  Hadleigh  discipline  is  much  more  severe  ; the 
men  work  ten  hours,  and  are  strictly  prohibited  from  entering  the  public-house  or 
touching  alcohol  in  any  form.  At  Laindon  there  is  one  ganger  to  thirty  men  ; 
at  Hadleigh  and  Ockendon  one  to  eight  or  ten.  At  Laindon  the  work  is  listless,  the 
men  dissatisfied,  rebellious  and  hopeless.  At  Hadleigh,  judging  from  the  men 
who  were  seen,  the  work  was  done  with  an  energy  which  was  refreshing  to  observe. 
The  deputy-superintendent  at  Laindon  expected  to  have  the  men  on  and  off  for  the 
rest  of  their  lives  ; there  were  lads  of  eighteen  and  nineteen  coming  there,  he  said, 
who  learned  all  the  vices  of  the  older  men,  and  would  never  be  permanently  off  the 
Poor  Law.  That  alone  seemed  enough  to  condemn  the  place.  At  Hadleigh  it  is 
stated  that  every  man  is  sent  out  to  a situation  either  in  England  or  Canada  ; he  is 
not  lost  sight  of,  but  is  passed  On  from  one  branch  of  the  Salvation  Army  to  another. 
There  are  possibly  more  failures  than  one  knows,  but  the  principle  of  dealing  with 
the  individual  man  and  not  with  ‘ the  unemployed  ’ in  bulk  is  clearly  the  only  hope- 
ful one.”  ^ 

476.  A considerable  number  of  witnesses  favour  the  treatment  of  the 
able-bodied  in  a farm  colony,  partly  because  of  its  deterrent  effect : — 

“ Do  you  think  the  lot  of  these  able-bodied  men  at  Laindon  was  less  comfortable 
than  in  the  workhouse  ? — I do  in  a sense,  from  the  point  of  view  of  the  pauper. 
For  instance,  they  detest  being  on  the  land.  The  greatest  difficulty  we  had  was  to 
keep  them  on  the  land,  they  took  their  discharge  and  endeavoured  to  get  back  to 
the  workhouse.” 

“ I assume  your  experience  is  that  a form  of  labour  colony  with  strict  regulations 
would  be  a real  deterrent  to  this  class  ? — It  would,  there  is  no  doubt  of  it.”  ^ 

477.  We  think  that  there  are  many  advantages  in  getting  the  men 
away  from  the  towns,  not  the  least  being  the  good  effect  upon  their 
health.  But,  so  far,  the  Guardians  have  had  no  marked  success  in  this 
direction,  largely  from  lack  of  sufficient  discipline  and  supervision  and 
the  encouragement  which  reward  gives.  If  the  work  is  to  be  really 
regenerative,  it  will  only  be  by  an  almost  individual  attention  to  each 
case ; and  we  have  been  struck  by  the  different  spirit  prevailing  at 
voluntary  institutions  of  this  kind  from  that  of  those  under  the  Poor 
Law.  Discipline  is  much  more  strict,  harder  work  is  enforced,  super- 
vision is  closer,  but  withal  there  is  a spirit  of  hopefulness  and  energy. 

^ Kemp,  Yol.  IV.,  App.  xxv.  (B),  1,2.  ^ Visits  : Miscell.  ^ Clarke  and  Barnes, 

95363-4. 
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478.  We  are  aware  that  past  experience  does  not  greatly  favour  this 
course ; and  that  the  Salvation  Army  has  shown  no  marked  success  in 
dealing  with  men  sent  by  London  Boards  of  Guardians.  But  it  must  be 
borne  in  mind  that,  in  dealing  with  these  cases  hitherto,  there  have  been 
no  powers  of  detention,  and  that,  as  soon  as  the  pauper  began  to  weary 
of  work,  or  to  find  discipline  irksome,  he  was  at  liberty  to  take  his  dis- 
charge, and  resume  his  life  of  loafing.  He  could  even  return  to  the 
workhouse,  and  force  the  Guardians  to  maintain  him  there,  for  although 
they  have  sometimes  prosecuted  such  men  for  wilfully  refusing  to  main- 
tain themselves,  the  Magistrates  have  recently  refused  to  convict.  Mr. 
Jackson  and  Mr.  Pringle  in  their  Report^  quote  the  following  summary 
from  the  1906  Report  of  the  Stepney  Guardians  : — 

“ Since  1903,  thirteen  men  have  been  sent  to  the  colony,  with  the  following 
results  : — 

*6  Absconded. 

1 Found  work. 

*2  Left. 

*2  Dismissed  through  drink. 

1 Mentally  deficient. 

1 Still  chargeable. 

13 

479.  (5)  “ Sudden  and  urgent  necessity  ” relief. — Another  method 
of  relieving  the  able-bodied  outside  the  workhouse  has  been  by  dealing 
with  them  as  cases  of  sudden  and  urgent  necessity.  This  is  done  some- 
times by  the  relieving  oflScer  acting  on  his  own  discretion,  sometimes  by 
the  instructions  of  the  Guardians,  acting  under  Article  10  of  the  Out- 
door Relief  Regulation  Order,  which  permits  them  under  special  circum- 
stances in  any  case,  to  depart  from  the  Regulations,  and  report  to  the 
Local  Government  Board  that  they  have  done  so.  In  this  way  a large 
number  of  able-bodied  men  have,  during  the  last  few  winters,  received 
relief  in  certain  Unions  without  doing  any  work  in  return,  or  submitting 
to  any  test.  A Return  handed  in  by  Mr.  Lockwood,  shows  that  in  the 
half-year  ending  Lady-day,  1906,  the  number  of  men  so  relieved  in  Cam- 
berwell was  781,  relieved  2,847  times ; in  Bermondsey  the  number  of 
men  was  344  ; while  in  Poplar  the  numbers  varied  from  172  to  534  per 
week.^  Very  often  the  relief  is  repeated  week  after  week  until  it  be- 
comes practically  continuous.  This,  of  course,  is  reverting  to  the  allow- 
ance system,  pure  and  simple.  At  Poplar  in  1904  the  Guardians  passed 
a resolution  that  : — 

“ Relief  should  be  given  under  Article  10  of  the  Outdoor  Relief  Regulation  Order 
of  1 852  to  all  applicants  except  those  whom  the  Committee  thought  fit  to  exclude 
as  habituals  ; that  separate  books  be  kept ; that  cases  be  reported  fortnightly  to  the 
Local  Government  Board  ; that  relieving  officers  give  interim  relief  in  every  case 
and  that  the  power  of  offering  the  workhouse  be  taken  from  them  and  reserved  to 
the  Committee.” 

“ As  might  have  been  expected,  as  soon  as  the  decision  of  the  guardians  to  grant 
out-door  relief  to  able-bodied  men  was  known,  the  relieving  officers  were  fiooded 
by  applications,  and  the  weekly  value  of  relief  in  kind  rose  in  a few  weeks  from  £88 
at  the  beginning  of  the  Christmas  quarter,  to  over  £300.”  ^ 

480.  It  is  quite  clear  that  both  the  clause  permitting  relief  in  a case 
of  sudden  and  urgent  necessity,  and  Article  10,  are  intended  to  apply  to 

* Of  these  10  men,  6 returned  to  the  workhouse.  Of  3 who  absconded  and  1 dismissed 
through  drink  no  more  has  been  heard  by  the  Stepney  Guardians.  The  ages  of  the  men 
who  returned  to  the  workhouse  were  20,  25,  25,  35,  46  and  50. 

^ Messrs.  Jackson  and  Pringle’s  Report,  p.  , of.  also  Bailward,  78905.  ^ Lockwood, 

Yol.  I.,  App.  vii.  (Q).  * Report  on  Poplar  Union  [Cd.  3240],  p.  23. 
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exceptional  cases  only,  and  not  to  enable  Guardians  to  avoid  the  use  of 
a labour  test. 

481.  (6)  Modified  workhouse  test. — In  1887,  a temporary  Order  was 
formulated  by  the  Local  Government  Board,  which  is  known  as  the 
Modified  Workhouse  Test  Order,  and  which  enables  Guardians  to  give 
out-relief  to  the  family  of  an  able-bodied  man,  if  the  man  himself  goes 
into  the  workhouse. 

“ It  acts  as  an  efficient  test  of  distress,  and  as  a lesson  in  providence  to  the  man 
and  his  neighbour,  yet  without  breaking  up  the  home  ; that  the  relief  is  adequate 
to  the  wants  of  the  whole  family,  and  not,  as  in  the  case  of  labour-yard  relief,  given 
into  the  hands  of  a man  who  may  or  may  not  share  it  with  his  family  ; also,  it 
withdraws  from  the  market  superfluous  labour  which  is  gradually  absorbed  again  as 
the  demand  arises.”  ^ 

482.  The  suggestion  of  a modified  workhouse  test  Order  came  origi- 
nally from  Whitechapel,  in  which  Union,  as  also  in  St.  George-in-the- 
East,  the  practice  has  been  adopted  of  relieving  by  private  charity  the 
families  of  the  able-bodied  men  who  accepted  the  workhouse  test. 

483.  That  the  system  contemplated  by  the  Order  is  capable  of  abuse 
was  noticed  by  us  in  visiting  a provincial  Union.  While  attending  a 
Relief  Committee  we  noticed  that  it  was  the  practice  to  admit  able- 
bodied  men  to  the  workhouse  and  relieve  the  families  outside,  but  that, 
as  soon  as  the  families  had  got  the  relief,  the  man  would  come  out  to 
share  it.^ 

484.  Difficulty  of  defining  ‘‘  ahle-hodied.” — 'In  describing  the  methods 
of  dealing  with  the  able-bodied,  we  have  in  mind,  of  course,  those  who 
are  not  incapacitated  from  work  by  illness  or  physical  defect.  But  in 
attempting  to  determine  the  number  of  these,  we  are  met  by  the  diffi- 
culty that  there  is  no  generally-accepted  definition  of  the  able-bodied, 
and  that  statistics  are  therefore  difficult  to  interpret.  The  Pauperism 
Returns  of  able-bodied  paupers  include  those  who  are  relieved  on  account 
of  temporary  sickness,  and  it  is  only  within  twenty  years  or  so  that 
these  classes  have  been  separately  distinguished.  In  the  case  of  both 
indoor  and  outdoor  male  paupers,  and  of  women  relieved  indoors,  they 
form  by  far  the  larger  proportion.®  It  is  probable  that  some  part  at 
least  of  the  reduction  in  able-bodied  pauperism  after  1834  was  due  to 
diminution  in  epidemic  sickness.  Analysing  this  class  of  able-bodied,  we 
find  that  on  1st  January,  1908,  there  were  receiving  outdoor  relief  16,213 
“ able-bodied  ” men.  But  of  these,  12,999  were  relieved  on  account  of 
their  own  sickness  or  that  of  their  family  ; 482  on  account  of  “ sudden 
and  urgent  necessity,”  and  2,732  owing  to  “ want  of  work,  or  other 
causes.”  ^ The  figures  do  not  suggest  that  the  number  to  be  dealt  with 
by  the  Poor  Law  would  be  unmanageable  under  a definite,  well-planned 
and  firmly  administered  scheme. 

485.  The  same  difficulty  of  definition  meets  us  in  attempting  to  esti- 
mate the  numbers  of  able-bodied  in  the  workhouse.  We  can  say  confi- 
dently that  the  proportion  of  the  inmates  of  the  workhouse  classed  as 
able-bodied  has  fallen  very  much  over  a series  of  years  : — 

“ The  able-bodied  pauper  disappeared  very  rapidly  ; for  instance  in  1842,  38  per 
cent,  of  the  population  of  the  workhouses  were  able-bodied  ; in  1860  the  figure  had 
fallen  to  15  per  cent.,  and  in  1890  to  13  per  cent.,  but  unfortunately,  in  1905  there 
seems  to  be  something  like  a recrudescence  of  the  able-bodied  paupers,  for  the  per- 
centage went  up  to  18.” 

* These  proportions  appear  to  include  the  able-bodied  who  are  temporarily  disabled. 

‘ Lockwood,  13571.  ^ Visits  : Urban  14  A.  ® Half-yearly  Statement  of  Pauperism, 

1st  January,  1908  (H.C.  130),  p.  xi.  Statistical  Appendix,  Part  I.,  par.  57.  ® Davy,  2305. 
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486.  But  we  cannot  say  whether  a man  who  was  classed  as  able- 
bodied  fifty  years  ago  would  be  so  now,  nor,  indeed,  whether  a man 
classed  as  able-bodied  in  one  Union  to-day  would  be  so  classed  in 
another.  The  indoor  paupers  classed  as  able-bodied  are  practically 
those  to  whom  the  Medical  Officer  assigns  a certain  diet. 

“ What  is  an  able-bodied  pauper  is  still  in  doubt.  We  first  of  all  exclude  those 
who  are  sick  but  of  the  remnant,  how  many  are  men  who  actually  are  able  to  do  a 
day’s  work  and  earn  their  own  living  we  do  not  know.”  ^ 

487.  On  1st  January,  1908,  the  number  of  indoor  able-bodied  male 
paupers  in  health  was  11,413,  and  the  number  of  healthy  able-bodied 
women  in  receipt  of  indoor  relief  was  9,147.^  On  1st  July,  1907,  the 
numbers  were  respectively  6,914  and  7,350.^ 

488.  An  interesting  Return  has  been  made  by  Mr.  Wethered,  Inspector 
for  the  West  Midland  Counties  of  England,  of  the  number  of  males 
under  sixty  years  of  age  in  the  workhouses  of  his  district,  able,  men- 
tally and  physically,  to  earn  their  living.  Out  of  6,079  male  inmates 
for  the  week  ending  December  11th,  1905,  only  216  were  able-bodied  in 
this  sense;  more  than  half  of  these  were  in  town  workhouses.^  In 
country  workhouses  it  is  very  exceptional  to  find  any  who  are  able-bodied 
in  this  sense. ^ But  some  of  the  larger  town  workhouses  show  a grow- 
ing tendency  to  attract  able-bodied  men,  and  are  ceasing  to  have  a 
deterrent  effect.  A Return  obtained  of  the  number  of  men  in  London 
workhouses  on  January  1st,  1906,  considered  by  the  masters  to  be  able 
to  do  a full  day’s  hard  work  showed  1,457  or  37*2  per  cent,  out  of  a 
total  so-called  able-bodied  of  3,919.® 

489.  Decreased  deterrence. — It  is  a condition  of  things  which  seems 
inevitably  to  arise  in  a large  general  workhouse.  Mr.  Lockwood 
says  : — 

“ Particularly  if  it  is  an  overcrowded  workhouse,  it  is  impossible  to  prevent  the 
able-bodied  class  sharing  in  the  comfort,  and  I may  say  the  luxuries,  of  the  older 
ones  . . . you  cannot  prevent  that  class  finding  the  condition  of  life  in  a mixed 
workhouse,  such  as,  as  a matter  of  fact,  they  are  not  entitled  to,  and  which  they 
ought  not  to  share  in.” " 

Another  witness,  speaking  of  the  Marylebone  Workhouse,  says  : — 

“ I do  not  think  the  present  condition  of  things  in  the  workhouse  is  satisfactory. 
The  master  tells  me  that  the  association  in  large  numbers  in  the  able-bodied  blocks 
becomes  an  attraction  ; and  it  appears  to  me  that  some  method  of  breaking  up  such 
associations,  accompanied  by  systematic  training  under  healthy  conditions,  would 
be  advantageous.^  . . . The  master  feels  very  strongly  that  what  the  men  require 
is  to  be  given  continuous  work,  which  they  are  able  to  do,  and  to  be  separated  the 
one  from  the  other.  He  regards  the  workhouse  as  a kind  of  club-house,  in  which 
they  put  up  with  a certain  amount  of  inconvenience,  but  have  very  pleasant 
evenings.”  ^ 

Another  witness  who  has  been  in  close  contact  with  this  class  for 
many  years,  says  : — 

“ The  pauper  in  the  workhouse  intends  to  be  there  ; he  is  either  going  to  be 
there  or  in  some  other  institution  all  the  days  of  his  life.  My  experience  is  that 
the  average  have  been  in  from  ten  to  twelve  years,  and  some  of  them  nineteen 
years,  and  they  are  young  men  now.” 

“ The  workhouse  is  no  deterrent  to  any  man.  The  workhouse  simply  harbours 
them,  and  as  long  as  the  workhouses  exist,  these  men  will  exist. 

“ That  is  your  experience,  not  only  from  Poplar,  but  from  elsewhere  ? — That 
is  my  experience  of  fourteen  years,  not  only  in  Poplar,  but  in  the  provinces,  in 
large  provincial  towns.” 

^ Davy,  3193.  ^ Half-Yearly  Statement  of  Pauperism,  1st  January,  1908  (H.C.  1.30)? 

p.  X.  ^ Ihid.,  1st  July,  1907  (H.C.  108-1),  p.  vi.  Wethered,  Vol.  I.,  App.  xi.  (a) 
(62-3).  ® Davy,  1939  ; Wethered,  9210.  ® Statistical  Appendix,  Part  II.,  par.  97. 

7 Lockwood,  13874.  ^ Morris,  16624  (13).  Ibid.,  16686. 
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“ Would  you  say  from  your  experience  that  that  is  one  of  the  defects  of  the  pre- 
sent system  of  Poor  Law  administration  that  the  workhouse  is  not  a deterrent  ? — 
It  is  not.  I say  my  experience  is  that  it  does  not  matter  whether  trade  is  good  or 
bad,  it  is  immaterial.  When  trade  was  good,  and  there  was  the  Boer  War  and  the 
Coronation,  we  had  the  same  class  of  men  in  the  Poplar  Workhouse  ; it  makes  no 
difference  whether  trade  was  good  or  bad,  they  were  still  there.  It  is  simply  a kind 
of  thing  that  grows  and  gets  into  the  bones,  and  it  will  take  years  to  get  it  out  ; it 
wants  a moral  and  mental  instructor.  It  is  like  taking  a child  by  the  hand  and 
teaching  it  to  walk,  to  get  those  men  to  work  properly  and  be  independent.”  ^ 

490.  Absence  of  “ call-over  ” of  inmates. — It  is  probable  that  a cer- 
tain number  on  their  first  entry  into  the  workhouse  were  in  bad  health, 
and  have  been  restored  by  the  regular  life  and  good  food.  But  in  a 
large  workhouse,  in  the  absence  of  any  regular  call  over,  an  inmate 
once  admitted  is  practically  lost  sight  of;  and  if  he  has  come  to  like 
the  life  may  remain  there  undisturbed  for  as  long  as  he  chooses.  Or  he 
may,  at  his  pleasure,  go  out  for  a time  and  return  when  he  likes.  In 
this  connection  we  wish  to  draw  attention  to  the  experience  of  a Metro- 
politan Board  of  Guardians,  who  have  reported  to  us  the  result  of  a 
call-over  of  the  inmates  of  their  workhouse.  The  Committee  appointed 
reported  that  there  were  fifty  able-bodied  men  and  fifty -three  able-bodied 
women  in  the  house  ; that  : — 

“ In  a large  number  of  these  cases  there  did  not  seem  to  be  any  tangible  reason 
why  they  were  in  the  workhouse  at  all. 

“ Every  conceivable  excuse  was  made  as  to  the  reason  of  becoming  chargeable, 
but  your  Committee  regret  to  say  that  the  only  opinion  which  could  be  formed,  as 
the  result  of  inquiries,  was  that  many  were  in  the  workhouse  simply  through 
improvidence  and  drink. 

“ Many  admitted  that  they  had  done  no  work  for  years  ; in  fact,  could  not  give 
the  date  or  place  where  they  last  worked — many  of  this  class  were  so  reduced  in 
physique  on  admission  that  they  could  not  be  classed  as  able-bodied,  but  with  the 
regular  diet  and  absence  of  intoxicating  liquors  they  rapidly  recovered  ; but,  unfor- 
tunately for  the  worst  classes,  the  conditions  of  the  house  appear  to  be  conducive 
to  their  disinclination  to  shift  for  themselves. 

“ Upon  such  cases  again  coming  before  the  Committee  it  was  found  that  several 
inmates,  who  appeared  to  be  quietly  settling  down  for  the  remainder  of  their  lives, 
had  awoke  to  the  fact  that  the  guardians  were  making  investigations,  and  had  taken 
their  discharge  ; also  several  who  had  not  been  out  for  months  had  discharged 
themselves  ; but,  failing  to  find  work,  had  been  re-admitted. 

“ That  your  Committee  impressed  on  some  of  the  inmates  that  the  workhouse 
was  not  a home  of  rest,  and  that  it  was  their  duty,  should  they  fail  to  find  work  on 
the  first  occasion  of  going  out,  to  try  again  and  again  until  they  succeeded. 

“ That  your  Committee  were  very  much  struck  with  the  number  of  men  who, 
when  their  wives  died,  seemed  to  lose  all  energy  for  work,  and  came  into  the  work- 
house  ; also  the  number  who,  when  their  wives  refused  to  keep  them  any  longer, 
and,  as  some  openly  expressed  it,  ‘ the  wife  turned  me  out,’  came  to  settle  down  in 
the  house — in  many  cases  drink  and  laziness  were  found  to  be  the  cause  of  the 
wives’  action. 

“ Although  the  Chairman  of  the  Committee  pointed  out  to  these  men  that  work 
was  better  than  idling,  it  is  very  doubtful  if  the  good  advice  will  have  any 
permanent  effect. 

“ In  connection  with  this  matter  your  Committee  think  it  might  be  of  interest 
to  the  Board  to  know  the  result  of  accommodating  homeless  men  who  have  evi- 
dently decided  not  to  work  for  their  living,  but  settle  down  in  comfort  in  the 
workhouse — to  the  casual  wards.  ...  Of  the  forty-eight  cases  ordered  to  be  trans- 
ferred, twenty-six  did  not  go,  but  preferred  to  look  for  work,  and  have  not  been 
heard  of  since.  Of  the  remainder,  the  number  of  admissions  to  the  wards  since 
are  given  : 

Men  - - - - 853111111 

Times  admitted  - -12345689  22 

thus  showing  that  if  the  conditions  under  which  these  men  are  maintained  are  too 
comfortable  there  is  no  incentive  to  seek  work,  but  the  moment  some  of  the  com- 


1 Clarke,  95353  ; 95361-2  ; 95365. 
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forts  are  withdrawn  the  effect  is  to  make  them  dissatisfied,  and  they  then  think  it 
is  time  they  sought  work. 

“ Before  your  Committee  decided  upon  this  mode  of  dealing  with  the  able-bodied 
habitual  inmate,  they  ascertained  that  the  system  had  been  in  force  for  some  years 
at  Islington  Parish  and  other  places  in  the  Metropolis,  had  been  found  to  be  a great 
deterrent,  and  from  the  statement  above  it  would  appear  that  the  system  has  been 
a great  success  in  this  union,  as  many  men  who  for  years  had  regarded  the  work- 
house  as  their  home  are  not  now  chargeable,” 

The  Committee  recommended  : — 

“ That  a call-over  of  the  able-bodied  inmates  of  the  workhouse  be  held  quarterly 
(in  the  same  manner  as  the  committee  with  reference  to  Parents  in  District 
Schools,  etc.),  so  that  inmates  who,  in  the  past,  have  quietly  settled  down  in  the 
workhouse  may  be  frequently  brought  before  the  committee,  with  the  view  of 
inducing  them  to  take  their  discharge  and  seek  work.”  ^ 

491.  This  periodical  call-over  is  recommended  by  other  witnesses,^ 
and  is,  no  doubt,  essential  to  the  proper  administration  of  any  institu- 
tion, but  having  regard  to  the  deteriorating  effect  of  the  workhouse 
upon  its  inmates  we  think  also  that  every  effort  should  be  made  to 
prevent  them  from  entering  in  the  first  instance.  Two  of  our  members 
who  visited  a Relief  Committee  of  this  same  Union  report 

“ We  were  struck  by  the  way  in  which  young  and  able-bodied  men  and  women, 
both  with  and  without  families,  were  admitted  into  the  house  as  a matter  of  course, 
and  with  very  little  inquiry.  The  Chairman  told  us  that  there  is  nothing  deterrent 
about  their  workhouse,  and  seemed  to  think  the  Guardians  had  no  power  to  make 
it  so.  There  is  no  test  of  work,  and  inmates  are  better  off  and  more  comfortable 
than  outside.  The  consequence  is  that  in  every  department  they  are  over- 
crowded.” ^ 

492.  We  gather  from  this  that  reference  to  the  casual  ward  only  takes 
place  after  inmates  have  already  degenerated  into  habitual  paupers,  and 
we  think  that  if,  in  the  first  instance,  more  trouble  were  taken  to 
inquire  fully  into  each  case,  some,  at  least,  might  be  saved  from  enter- 
ing at  all : while  the  others  should  at  once  be  referred  to  an  institution 
specially  adapted  to  them,  and  not  to  a “ general  ” workhouse. 

493.  “ Test''  workhouses: — It  is  to  meet  this  problem  that  the  institu- 
tion of  special  test  workhouses,  to  which  the  able-bodied  only  shall  be 
sent,  is  strongly  recommended  by  some  witnesses  : ^ 

“ I think,”  says  Mr,  Davy,  “ that  in  all  large  urban  communities  you  must  have  a 
test  house  where  you  can  have  task  work  for  the  able-bodied  loafer.  ...  If  you  do 
not  have  a test  house,  you  will  have  your  workhouse  crowded  up  with  loafers,  and 
you  will  have  no  means  of  keeping  in  check  that  class  of  the  population  who 
positively  prefer  an  institutional  life,  if  it  is  given  under  anything  like  tolerable 
conditions.”  ® 

One  such  workhouse  was  in  use  for  London  Unions  at  Poplar  from  1871 
to  1881,  and  one  at  Kensington  from  1882  to  1905  ; since  that  date  and 
until  very  recently  there  has  been  none  for  London,  and  there  are  not 
more  than  two  or  three  in  the  provinces.  Some  few  Boards,  e g.,  Green- 
wich, have  special  workhouses  for  the  able-bodied. 

494.  The  following  recent  letter  from  a Metropolitan  Board  of  Guar- 
dians to  the  Local  Government  Board  is  illustrative  of  the  need  of  strict 
measures  to  be  taken  with  the  dangerous  class  which  is  growing  up  in 
the  workhouses. 

“ . . . The  Guardians  desire  to  call  your  earnest  attention  to  the  state  of  things 
prevailing  at  the  workhouse.  In  spite  of  leave  of  absence  granted  frequently  and 
continuously  to  men  with  families  chargeable,  there  are  at  present  (summer  time), 
a great  many  young  vigorous  men,  who  ought  to  be  out  at  work,  and  maintaining 
their  families.  From  the  figures  hereafter  quoted,  the  Guardians  doubt  whether 

^ Vol.  XI,,  App.  ^ Morris,  1G837,  c.f.  par.  211.  ^ Visits  Met,,  112.  ‘‘Bushell,  23947- 

50  ; 23975-7  ; Scovell,  24700  ; Ingledew,  Vol.  v.,  App.  xxvii  (15)  ; Lockwood,  4142, 13238. 
" Davy,  2365. 
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the  privilege  as  to  leave  has  had  a beneficial  result.  It  will  be  seen  that  the  men 
returning  to  the  workhouse  and  those  absconding  represent  a greater  percentage  to 
those  who  found  work.  Further,  in  regard  to  some  of  the  men,  the  Guardians 
cannot  but  observe  that  there  is  a spirit  amongst  them,  which  it  is  feared,  at  any- 
time, might  break  out  into  open  mutiny.  A short  time  ago  the  porter  at  the 
workhouse  was  nearly  killed  in  the  street  through  a sudden  attack  made  upon  him, 
doubtless  by  someone  who  had  been  an  inmate,  and  at  the  last  meeting  of  the 
Committee  another  man  was  not  only  rude  to  them,  but,  in  their  opinion,  refractory. 
But  the  magistrate,  before  whom  he  was  charged,  dismissed  him  with  a caution. 
This  man,  on  being  refused  further  leave  that  day,  defiantly  said  he  would  get  it 
somehow.  Under  these  circumstances  the  Guardians  feel  compelled  to  request 
your  Board  to  take  steps  to  provide  some  remedy,  and  they  suggest  that  labour 
colonies  or  a workhouse  test  house  should  be  provided  for  the  class  of  men  referred 
to,  who,  in  their  opinion,  are  lazy  and  quite  satisfied  if  they  can  only  get  leave  out 
of  the  workhouse  without  their  families.  A very  great  loss  has  been  felt  since  the 
abolition  of  the  test-workhouse  at  . . . and  the  Guardians  have  been  placed  at  a 
further  disadvantage  in  consequence  of  the  Church  Army  having  been  unable  to 
receive  inmates  for  a considerable  time.  The  Board  are  aware  the  workhouse  is  antiqu- 
ated, and  it  is  extremely  difficult  to  maintain  proper  discipline,  when  it  is  over- 
crowded or  even  full  up  to  its  number.”  ^ 

495.  A Committee  of  the  Commission  visited  this  workhouse  and 
report : — 

“ This  house  is  too  cramped  for  dealing  effectively  with  the  class  of  inmates  sent 
there.  More  space  and  more  work  seem  to  be  required,  and  space  could  only  be 
secured  at  reasonable  cost  by  going  further  afield.  It  is  another  example  of  the 
futility  of  attempting  to  deal  with  the  able-bodied  class  in  such  an  institution. 
They  are  not  dealt  with  as  able-bodied  men  should  be  ; they  are  housed  ! The 
best  is  made  of  the  accommodation  and  of  such  facilities  for  employment  as  exist, 
but  the  inmates  cannot  be  said  to  be  undergoing  disciplinary  treatment,  nor  train- 
ing in  industrious  habits,  nor  are  they  engaged  in  useful  employment,  nor  is  the 
treatment  deterrent.  The  inmates  may  find  it  convenient  to  go  in  and  out  at  will 
— and  this,  we  think,  is  the  only  advantage  of  an  institution  for  this  class  in  such 
a situation.”  ^ 

496.  A similar  state  of  things  was  found  by  us  in  another  able-bodied 
workhouse  in  London  ; — 

“ The  most  lamentable  feature  of  the  . . . workhouse  was  the  inadequacy  of  the 
work  provided  for  the  inmates.  Three-fourths  of  the  men  found  in  the  ‘ smoke- 
room  ’ and  ‘ reading-room  ’ were  equal  to  some  work,  and  that  they  were  occupied  as 
they  were  at  mid-afternoon  was  deplorable.  . . . The  master  prepared  a remark- 
ably interesting  report  for  the  guardians  in  April  last  on  the  provision  and  supervi- 
sion of  the  work  provided  for  the  inmates.  He  made  certain  suggestions  as  to  the 
provision  of  additional  workshop  and  laundry  accommodation  and  the  strengthening 
of  the  supervising  staff.  From  statistics  he  had  prepared  relating  to  sixteen  work- 
houses  in  London  it  appears  that  the  average  number  of  men  under  sixty  (exclusive 
of  sick)  to  each  officer  is  about  thirty.  In  . . . the  average  is  seventy-seven. 
The  following  extracts  from  this  report  condemn  the  existing  system  of  adminis- 
tration at  this  house  in  such  unmistakable  terms  that  they  are  worth  repetition  : — 

“ The  behaviour  of  the  inmates  on  the  whole  is  as  satisfactory  as  can  be  expected 
under  the  circumstances,  but  the  majority  of  men  under  sixty  years  of  age  do  not 
miss  an  opportunity  of  shirking  work  and  require  more  supervision  in  every  respect 
than  it  is  possible  to  give  them  with  the  present  staff,  and  that  is  why  so  many 
prefer  a comparatively  easy  life  within  the  walls  of  the  workhouse  to  q^irning,  by 
honest  labour,  an  honourable  living  outside.  It  is  characteristic  of  many  men  to 
accept  the  thing  that  requires  the  least  effort,  no  matter  how  loathsome  and 
degrading  it  may  appear  in  the  first  instance,  and  it  is  within  the  knowledge  of 
every  practical  and  observing  workhouse  official,  and  many  guardians  too,  no  doubt, 
that  when  a man  enters  the  workhouse,  no  matter  in  what  station  of  life  he  has 
previously  been,  or  for  what  cause  or  forced  circumstances  he  may  have  been 
compelled  to  enter,  in  many  cases,  in  fact,  one  fears  the  majority  of  cases,  he  seems 
to  lose  selfreliance  and  respect  and,  above  all,  that  manly  and  independent  spirit 
without  which  he  is  greatly  handicapped.  Especially  does  this  occur  as  time  goes 
on  and  he  gets  used  to  the  new  state  of  things.  Every  day  he  is  in  the  workhouse 


^ Visits  : Metropolitan,  No.  119. 
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his  chance  of  again  earning  his  living  outside  is  less  hopeful.  Therefore,  the  only 
practical  way,  as  well  as  being  the  greatest  kindness  to  the  man,  is  not  to  allow  him 
to  settle  down  in  the  first  instance  if  it  can  possibly  be  avoided.”  ^ 

497.  Inquiry  into  physical  condition  of  inmates  in  certain  English 
workhouses  and  Scottish  poorhouses. — We  call  attention  here  to  an 
inquiry  which  we  have  caused  to  be  made  into  the  physical  condition 
of  the  able-bodied  male  inmates  of  certain  Scottish  poorhouses  and 
English  workhouses  and  labour-yards.  The  object  of  the  inquiry  was 
partly  to  enable  us  to  compare  the  results  of  the  different  methods  of 
dealing  with  applications  from  the  able-bodied  in  the  two  countries, 
and  partly  to  ascertain  the  actual  physical  condition  of  the  able-bodied. 
With  regard  to  the  first  point : — 

“ With  very  few  exceptions  in  England  the  pauper  is  admitted  on  a provisional 
order  signed  by  a relieving  officer.  In  giving  this  order,  the  man’s  physical  condition 
is  not  considered,  unless  he  applies  for  relief  on  the  ground  of  illness.  In  Scotland, 
the  pauper  is  admitted  on  an  order  signed  by  the  Inspector  of  Poor,  but  this  order 
is  given  only  after  a medical  man  has  certified  that  the  applicant  is  not  in  good 
health.”  ^ 

498.  Once  admitted  into  the  workhouse  in  England,  the  pauper  is 
usually  left  undisturbed,  the  Guardians  seldom  exercising  their  power 
of  discharge.  In  Scotland,  on  the  other  hand,  it  is  usual  to  have  a more 
or  less  methodical  revision  of  the  inmates  of  poorhouses,  and  to  dis- 
charge those  whom  the  Medical  Officer  certifies  to  be  healthy  and  able- 
bodied.^  In  England,  again,  the  able-bodied  inmate  is  worked  harder ; 
while  in  Scotland  the  man  who  is  discharged  frequently  returns  after  a 
few  nights.®  In  comparing  the  two  systems.  Dr.  Parsons  sums  up  : — 

“(1)  I am  of  opinion  that  the  population  of  the  ordinary  Scottish  poorhouses  is 
in  all  respects  exactly  similar  to  the  population  of  the  ordinary  English  workhouse. 

“ (2)  The  class  known  as  ‘ turn-outs  ’ or  ‘ tests  ’ in  the  Scottish  poorhouses  is 
exactly  similar  to  the  able-bodied  class  in  English  workhouses. 

“ (3)  The  system  of  refusing  admission  to  the  poorhouse  except  on  a certificate  of 
ill-health  and  the  system  of  discharging  the  able-bodied  from  the  poorhouses  prob- 
ably has  some  effect  in  reducing  the  number  of  able-bodied  relieved  in  the  poor- 
houses. The  English  system  of  placing  the  able-bodied  upon  hard  and  unpleasant 
work  has  probably  an  equally  deterrent  effect.” 

499.  With  reference  to  the  condition  of  the  inmates.  Dr.  Parsons 
classified  those  whom  he  examined  as  follows  : — 

“ Class  A.  includes  all  men  physically  and  mentally  capable  of  supporting  them- 
selves. This  class  was  sub-divided  into  three  : — 

Class  A.  (1). — Strong,  healthy,  and  able-bodied  men  capable  of  doing  a full 
day’s  ordinary  labouring  work.  ‘ The  proportion  of  these  in  the  different  institu- 
tions varied  greatly.  In  Southampton  labour-yard  there  were  only  three  out  of 
thirty-eight  examined,  while  in  Plymouth  labour-yard  there  were  twenty  out  of 
fifty.  In  Tame  Street  (Manchester)  able-bodied  workhouse  there  were  forty-four 
out  of  eighty  examined,  and  in  Bradford  General  Workhouse  seven  out  of  ninety- 
six.’ 

“ Class  A.  (2). — Men  not  so  strong  or  robust  as  those  in  Class  A (1),  with  occu- 
pations of  a character  not  requiring  much  strength  and  capable  of  doing  a full  day’s 
work  at  such  occupations.  This  class  includes  such  men  as  clerks,  shop-assistants, 
painters,  etc. 

“ Class  A.  (3). — Men  capable  of  doing  a full  day’s  hard  work,  but  suffering  from 
some  defect  rendering  it  difficult  for  them  to  obtain  work  . . . 

“ Glass  B. — Men  suffering  from  some  deformity  or  physical  or  mental  infirmity 
greatly  interfering  with  their  obtaining  continuous  employment,  but  capable  of 
doing  a great  deal  of  work  and  of  partly  maintaining  themselves  .... 

“ Glass  G. — Men  suffering  from  some  physical  or  mental  defect  rendering  it 
impossible  for  them  to  support  themselves.”  ® 

^ Visits  : Metropolitan,  118.  ^ Report  on  the  Physical  Condition  of  the  Able-bodied 

Male  Inmates  of  certain  Scottish  Poorhouses  and  English  Workhouses  and  Labour 
Yards  ; Dr.  Parsons,  p.  8.  ^ 9.  Ihid.^  p.  14.  “ Ibid.^  pp.  5-6. 
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500.  Of  the  last  three  classes  Dr.  Parsons  says  that  many  of  them 
“are  deserving  of  great  sympathy,  and  one  feels  that  the  workhouse,  as  at  present 
constituted,  is  not  the  right  place  for  them.  It  is  obvious  that  a man  who  is  very 
deaf,  or  who  is  dwarfed  in  stature,  may  be  willing  and  anxious  to  work,  but 
experience  very  great  difficulty  in  getting  employment.  Many  of  those  classed 
under  the  head  A,  (3)  complained  bitterly  of  the  difficulty  they  found  in  getting 
work  because  they  looked  old.  These,  together  with  many  suffering  from  such  physical 
defects  as  deafness,  impaired  eyesight,  or  slight  lameness,  blamed  the  Employers’ 
Liability  Acts  for  the  increasing  difficulty  they  found  in  getting  work.”  ^ 

501.  One  fact  brought  out  by  the  examination,  which  has  to  be  borne 
in  mind,  is  the  inferior  physique  of  most  of  the  workhouse  inmates  : — 

“Although  ....  all  those  classed  in  A.  (1)  were  fully  capable  of  doing  laborious 
work,  and  mentally  and  physically  able  to  maintain  themselves,  a comparison  of  the 
averages  of  the  physical  measurements  taken  with  the  standard  averages  of  the  1883 
Report  of  the  Anthropometric  Committee  of  the  British  Association  reveals  some 
very  striking  and  serious  facts  ....  the  best  of  the  workhouse  inmates  I examined, 
taken  as  a whole,  are  physically  worse  developed  than  the  worst  of  the  ordinary 
population  ....  Notwithstanding  these  results,  however,  the  fact  must  not  be 
lost  sight  of  that  every  workhouse  and  every  poorhouse  visited  contained  a number 
of  men  in  every  way  as  well  developed  physically  as  the  average  of  the  general 
population.”  ^ 

502.  Perhaps  the  most  difficult  section  of  the  able-bodied  are  those 
known  as  the  “ ins-and-outs.”  It  is  not  too  much  to  say  that  this  class 
has  been  created  by  our  administration  of  the  Poor  Law,  while  the  law 
itself  affords  no  means  of  checking  it  now  that  it  has  come  into  exist- 
ence. They  are  the  men  and  women  who  frequent  the  workhouse  for 
short  periods,  often  taking  families  with  them,  and  are  constantly 
taking  their  discharge.  They  go  out  when  they  want  more  licence,  and 
return  when  they  need  to  recruit  themselves  after  a debauch.^  The 
mode  in  which  we  manufacture  this  class  is  graphically  described  by 
the  master  of  the  Bethnal  Green  Workhouse  : — 

“ This  class  of  man  is  well  known  to  the  master  of  every  London  workhouse  as 
the  able-bodied  loafer.  As  a rule,  he  is  a strong,  healthy  fellow,  knowing  no  trade, 
evincing  great  dislike  to  work,  and  possessing  all  the  attributes  of  the  soft-shelled 
crab,  willing  to  live  upon  the  fruits  of  the  labour  of  the  worker,  so  long  as  he  can 
avoid  the  sharing  of  responsibility  himself. 

“ There  is  no  doubt  that  the  moment  this  class  of  man  becomes  an  inmate  so 
surely  does  he  deteriorate  into  a worse  character  still.  Unless  rigorously  dealt 
with  and  made  to  work  under  strict  supervision,  he  has  a fairly  good  time  in  the 
House  and  after  a month  or  so  he  has  mastered  every  trick  of  the  trade,  and  becomes 
a confirmed  in  and  outer,  taking  his  day’s  pleasure  by  merely  giving  the  necessary 
notice,  returning  the  same  evening  more  contented  than  ever  with  his  lot  in  the 
House.  Something  for  nothing  is  degrading  the  man,  until  all  the  manhood  has 
left  him  and  there  remains  for  the  ratepayers  to  keep  an  idle,  dissolute  remnant.”^ 

503.  At  the  Marylebone  Workhouse  there  are  no  less  than  300  of  these 
every  week,^  and  many  Boards  of  Guardians  have  a list  of  paupers  on 
“ long  notice,”  i.e.,  paupers  who,  having  discharged  themselves  frequently 
without  sufficient  reason,  are  liable  to  detention  for  a maximum  period 
of  168  hours,  after  having  given  notice  to  quit  the  workhouse.  We  have 
already  explained  {vide  Part  IV.,  Chapter  5,  par.  206)  the  powers  of 
detention  which  the  Guardians  possess  under  the  Pauper  Inmate  Dis- 
charge and  Regulation  Act,  1871,  and  the  Amending  Act  of  1899.  But 
that  this  power  is  not  always  exercised  when  it  might  be,  is  shown  by 
the  fact  that  many  of  these  people  are  in  and  out  far  more  than  fifty-two 
times  in  the  year ; while  those  who  are  on  the  list  make  a practice  of 
giving  notice  directly  on  admission,  so  as  to  be  free  to  leave  as  soon  as 

^ Report  on  the  Physical  Condition  of  the  Able-bodied  Male  Inmates  of  Certain 
Scottish  Poorhouses  and  English  Workhouses  and  Labour  Yards  ; Dr.  Parsons,  p.  6. 
2 Ibid.,  p.  13.  3 Davy,  3956-9.  ■*  Bushell,  23944  (4-5).  ‘ Morris,  16622  (12),  16792. 
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the  week  is  up.  Many  of  them  are  perfectly  capable  of  earning  a living 
when  they  refrain  from  drink.  Mr.  Bagenal  says  : — 

“ The  able-bodied  inmates  of  modern  workhouses  are,  as  a rule,  very  few.  It  is 
only  in  large  centres  of  population  where  they  appear  in  considerable  numbers. 
The  Sheffield  Union  is,  perhaps,  troubled  more  with  this  class  than  any  other  union 
in  my  district.  I recently  obtained  from  the  master  of  this  workhouse  a Return 
showing  all  the  admissions  and  discharges  at  the  test  house  of  the  workhouse  for 
the  year  1903.  The  total  number  of  admissions  was  5,066,  and  the  total  number  of 
discharges  5,072.  The  master  states  that  this  class  gives  infinite  trouble.  They 
have  no  fear  of  prison  ; in  fact,  many  of  them  prefer  it  and  state  that  the  work  is 
not  so  hard  and  the  food  better.  Many  of  them  have  got  good  trades,  such  as 
fitters,  plumbers,  puddlers,  ironworkers,  etc.,  and  could  earn  from  £3  to  £4  a week 
if  they  chose.  They  prefer  to  go  into  the  workhouse,  where,  however,  they  only 
work  under  compulsion,  and  give  all  the  trouble  they  can  to  the  officers.  The  master 
furnished  me  with  a list  of  fifty-six  men,  ranging  from  the  age  of  seventeen  to 
fifty-two  years,  who  are  either  now  or  have  been  frequently  inmates  of  the  work- 
house  test  house,  and  have  been  sent  to  prison  on  various  occasions.”  ^ 

504.  Children  of  ''ins-and-outs” . — In  the  Appendix  to  the  First 
Volume  of  the  Minutes  of  Evidence  will  be  found  a summary,  giving 
the  number  of  habitual  “ ins-and-outs  ” who  are  on  the  long-notice 
list  in  London ; there  are  908  adults  and  217  children.^  Through 
these  children  the  evil  is  being  perpetuated  to  another  generation, 
for  they  get  no  chance  of  education,  while  they  become  habituated 
to  constant  appeals  to  the  Poor  Law  and  lack  the  advantages  of 
either  home  or  school  life.  To  make  the  position  clear,  it  may  be 
pointed  out  that,  except  in  special  circumstances,  parents  are  not 
allowed  to  leave  their  families  in  the  workhouse  v/hen  they  go  out, 
as  it  is  felt  that  many  might  otherwise  take  this  means  of  getting  rid 
of  the  burden  of  maintaining  them.  Hence  each  time  one  of  these 
“ins-and-outs”  enters  and  discharges  himself,  it  means  that  his  chil- 
dren, if  he  has  them,  go  with  him. 

505.  The  Wandsworth  Guardians  have  submitted  a memorandum  on 
the  subject  in  which  they  say  : — 

“ From  a Return  prepared  by  the  matron  it  would  appear  that  during  the  last 
twelve  months  422  children  were  sent  to  the  school  and  310  brought  back,  to  be 
discharged  to  parents,  etc.,  at  a costmf  £58  Is.  2d.;  and  the  guardians  feel  that  it  is 
simply  useless  to  try  to  educate  children  when  parents  have  the  power  to  claim 
them  the  moment  they  are  sent  to  the  district  school.”  ^ 

506.  The  Alton  Board  of  Guardians  cite  the.following  case  : — 

“ Marshall  has  recently  been  allowed  out  in  search  of  work,  leaving  his  wife  in 
the  union  with  some  of  the  children,  others  being  at  the  district  school  at  Crondall. 
Marshall  did  obtain  work,  but  the  guardians  could  not  get  anything  from  him  for 
the  support  of  his  family,  and  on  the  guardians  calling  on  him  to  take  his  wife  and 
family  out  he,  Marshall,  came  into  the  union  again.  Marshall  has  now,  and  avow- 
edly to  spite  the  guardians,  taken  his  discharge  with  his  family  on  a certain  day 
(and  this  has  necessitated  sending  to  Crondall  for  three  of  his  children),  and  has  on 
the  following  day  come  back  with  his  wife  and  family  and  applied  and  obtained 
admission  again  to  the  union,  and  has  stated  that  unless  he  is  allowed  to  go  out 
leaving  his  wife  and  family  chargeable  he  will  repeat  this  performance  at  frequent 
intervals. 

“ As  the  children  have  to  be  sent  back  to  Crondall  school  and  this,  independently 
of  other  matters,  puts  the  guardians  to  considerable  expense  besides  being  defied  in 
the  manner  above  mentioned  by  Marshall,  and  it  is  under  these  circumstances  that 
I am  directed  to  ask  your  Board  to  kindly  advise  the  guardians  as  to  what  they  can 
do  under  the  circumstances.”  ■* 


^ Bagenal,  Vol.  I.,  App.  xv.  (A)  (67).  ^ Lockwood,  Vol.  I.,  App.  vii.  (T).  ^ Vol.  XL, 
App.  ^ Ibid. 
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507.  Another  case  was  cited  in  a Question  asked  in  the  House  of 
Commons  on  November  5th,  1906  : — 

“Mr.  Leif  Jones  : To  ask  the  President  of  the  Local  Government  Board  whether 
his  attention  has  been  drawn  to  the  case  of  an  able-bodied  pauper  named  Tasker, 
who,  with  his  wife  and  three  children  is  at  present  an  inmate  of  the  Malton  Work- 
house  ; whether  he  is  aware  that,  in  the  last  twenty-five  years.  Tasker  has  been 
twelve  times  convicted  of  various  offences  : that  he  and  his  wife  were,  in  1903, 
sentenced  to  four  months  imprisonment  for  cruelty  to  their  children,  and  before 
that  date  they  had  drawn  insurance  money  on  the  deaths  of  five  of  their  children 
at  the  ages  of  fifteen  months,  twelve  months,  ten  months,  eleven  months,  and  nine 
months  respectively  ; that,  since  September,  1905,  Tasker  and  his  family  have  been 
in  the  Malton  Workhouse  for  forty- three  and  a half  weeks,  and  that,  when  not  in 
prison  or  in  the  workhouse.  Tasker  and  his  wife  wander  about  the  country  drag- 
ging their  children  with  them  ; whether  he  is  aware  that  the  Malton  Guardians  are 
anxious  to  prevent  the  children  from  growing  up  into  pauper  vagrants  like  their 
parents,  but  are  afraid  to  adopt  them,  because,  if  they  do  so.  Tasker  and  his  wife 
will  leave  the  workhouse  relieved  of  all  responsibility  for  their  maintenance  ; and 
whether  in  view  of  this  and  similar  cases,  he  will  introduce  legislation  to  prevent 
parents  from  deriving  profit  from  the  death,  through  systematic  neglect,  of  insured 
children,  and  also  to  confer  upon  boards  of  guardians  greater  powers  of  detaining 
and  otherwise  penalising  parents  who  illtreat  and  neglect  their  children. 

“Mr.  John  Burns  : The  Guardians  of  the  Malton  Union  have  written  to  me  on 
this  subject.  They  do  not  give  all  the  particulars  stated  in  the  question  respecting 
Tasker  and  his  wife,  but  I should  gather  that  the  case  is  one  in  which  in  the  inter- 
est of  the  children  it  is  desirable  that  their  care  and  control  should  be  taken  over 
by  the  Guardians.  I may  point  out  that  where  this  course  is  adopted  the  parent  is 
not  thereby  relieved  from  liability  to  contribute  to  the  maintenance  of  the  child.  ...” 

508.  The  cost  to  the  ratepayers  is,  of  course,  the  least  part  of  the 
evil.  The  injury  done  to  the  children  is  incalculable,  and  painful 
instances  have  been  brought  before  us  of  young  lives  which  have  been 
ruined  in  this  way.^  We  have  also  had  many  opportunities,  in  visiting 
workhouses  and  schools,  of  seeing  how  terribly  neglected  and  backward 
the  children  of  this  class  are,  and  how  impossible  it  is  for  teachers  to 
make  any  lasting  impression  during  the  few  days  or  weeks  that  the 
children  are  under  their  care.  Nor  is  the  evil  confined  to  them  only, 
for  in  the  great  majority  of  Unions  there  is  no  separate  provision  for 
them,  and  they  act  as  a retarding  infiuence  upon  the  others. 

509.  This  question  of  the  children  is,  to  our  minds,  the  culminating 
argument  in  favour  of  much  stronger  methods  in  dealing  with  this  class. 
It  is  a disgrace  that  they  should  be  allowed  to  live  such  a life  them- 
selves at  the  public  expense ; it  is  far  worse  that  they  should  be  allowed 
to  force  such  a life  upon  their  children.  It  is  clear  that  the  Public 
Assistance  Authorities  should  have  power  to  retain  these  children  under 
their  care  ; but  that  they  should,  at  the  same  time,  have  power  to  take 
proceedings  to  secure  the  detention  and  training  of  the  parents  in  a 
suitable  institution  or  colony  until  they  are  prepared  to  maintain  them- 
selves and  their  families  outside. 

510.  Proposed  detention  of  ''  ins-and-outs — We  have  received  an 
overwhelming  amount  of  evidence,  from  people  of  all  shades  of  opinion, 
in  favour  of  greater  powers  in  respect  to  the  treatment  of  the  able- 
bodied  loafer ; and  for  the  most  part  it  is  the  power  of  detention 
which  is  asked  for.^  There  are  many  reasons  why  this  is  needed. 
In  the  first  place,  it  is  the  possibility  of  going  in  and  out  of  the  work- 
house  at  his  pleasure,  treating  it  as  his  hotel,  that  forms  the  attraction 

1 Poole,  33886-8.  ^ Q^ance,  27061  (60);  Millward,  18607  (12a);  Fleming,  9542; 

Jeimer-Fust,  11244-5  ; Cooper,  36696-8  ; Thompson,  22597  ; Edwards,  23853-5  ; Elkerton 
and  White,  26407  (29)  ; Bushell,  23945  (28a),  etc.,  etc. 
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to  able-bodied  loafers.  We  think  that  many  of  them,  if  they  understood 
that  they  were  liable  to  be  detained,  would  cease  at  once  to  use  it  as  a 
convenience,  and  find  the  means  to  live  outside. 

511.  A certain  number  of  the  “ins  and  outs”  are  well  known  to  be 
feeble-minded  ; and  in  their  own  interest,  as  well  as  that  of  the  commu- 
nity, it  is  essential  that  they  should  be  detained  in  suitable  institutions. 

“ In  both  England  and  Scotland  the  workhouse  shelters  a number  of  men  whose 
mental  capacity  is  below  the  average.  These  men  are  constantly  taking  their 
discharge  from  the  workhouse  and  returning  to  it,  managing  to  pick  up  a precarious 
livelihood  outside  for  a few  days  at  odd  jobs.  I find  in  my  notes  records  of  twenty 
such  cases  in  Scotland,  and  twenty-three  in  England.  It  would  be  difficult  to  deal 
with  most  of  these  cases  under  the  Lunacy  Acts,  and  yet  it  is  desirable  both  in 
their  own  interests  and  in  the  interests  of  the  community  that  it  should  be  possible 
to  obtain  powers  of  compulsory  detention  in  their  case.  The  life  of  some  of  them 
alternates  between  prison  and  workhouse  with  short  intervals  of  liberty.  . One  case 
which  specially  struck  me  was  that  of  a man  in  an  English  workhouse  who  had  just 
completed  a twelve  months’  term  of  inprisonment  for  an  unnatural  offence.  Most 
certainly  this  man’s  place  was  neither  prison  nor  workhouse,  but  an  imbecile  asylum, 
though  it  would  probably  have  been  difficult  to  get  a Justice  of  the  Peace  to  sign 
the  order  for  detention.”  ^ 

512.  These  cases,  both  male  and  female,  are  fully  dealt  with  by  the 
Royal  Commission  on  the  Care  and  Control  of  the  Feeble-minded, 
whose  recommendations  we  hope  will  be  carried  into  effect. 

513.  Some  of  the  “ able-bodied,”  again,  are  incapable  of  maintaining 
themselves  permanently,  owing  to  want  of  discipline,  application  or  skill. 
For  these  some  provision  is  necessary,  by  which  they  would  labour 
according  to  their  strength  and  support  themselves  as  far  as  possible. 
We  think  that  by  better  organisation  more  varied  work  might  be 
furnished,  and  their  labour  made  more  productive  in  supplying  the 
needs  of  the  institution  to  which  they  are  admitted. 

514.  A considerable  number  of  those  frequenting  Public  Assistance 
institutions  are  confirmed  drunkards  and  persons  leading  immoral  lives, 
who  come  to  be  cured  of  diseases  they  have  brought  upon  themselves, 
which  return  as  often  as  they  leave.  For  these  also  there  should  be 
power  of  detention  after  their  incapacity  to  lead  a decent  life  has  been 
proved.  We  fully  recognise  that  these  powers  must  be  very  carefully 
guarded,  and  that  they  are  open  to  abuse ; but  the  evils  to  be  met  are 
so  grave,  and  the  impossibility  of  checking  them  at  present  so  obvious, 
that  we  are  convinced  that  the  risk  must  be  taken. 

515.  On  the  other  hand  there  are  certain  cases,  such  as  those  quoted 
by  Mr.  Bagenal,  of  paupers  well  able  to  work  if  they  choose.  In  all 
such  cases  we  think  that  relief  should  be  given  in  an  institution  only, 
and  that  cases  of  persistent  idleness  should  be  referred  to  a detention 
colony  under  the  Home  Ofiice  (Vide  also  Part  VI.). 

516.  Attempts  to  deal  with  able-bodied  outside  the  Poor  Law. — 
During  the  last  twenty  years,  the  prevailing  tendency  has  been 
to  attempt  to  deal  with  the  able-bodied  in  some  way  outside  the  Poor 
Law.  We  deal  at  length  under  Part  VI.,  Chapter  3,  with  these  move- 
ments. They  were  started  in  the  belief  that  the  methods  of  the  Poor 
Law  are  inadequate  or  unsuited  to  cope  with  distress  of  the  able-bodied 
and  need  to  be  supplemented  by  other  agencies.  Whether  such  extra- 
neous help  is  necessary,  is  a question  we  will  consider  further,  and 
answer  in  a subsequent  Part  of  our  Report. 

^ Report  on  the  Physical  Condition  of  the  Able-bodied  Male  Inmates  of  certain 
Scottish  Poorhouses  and  English  Workhouses  and  Labour  Yards  : Dr.  Parsons,  p.  7. 
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517.  Conclusions. — We  will  now  sum  up  the  situation  as  it  exists  at 
present.  Speaking  broadly,  what  we  find  is  a multiplicity  of  agencies 
dealing  with  a class  which  is  sometimes  called  able-bodied,  sometimes 
unemployed,  regardless  of  the  fact  that  this  class  is  not  really  a class  at  all 
but  a heterogeneous  mass  of  men  with  no  characteristic  common  to  all 
of  them.  They  are  very  far  from  being  all  of  them  able-bodied,  as  we 
have  seen  ; they  are  not  even  all  unemployed,  in  the  sense  that  employ- 
ment is  a thing  they  want  but  cannot  get.  The  honest,  the  criminal, 
the  unfortunate,  the  strong,  the  weak,  the  industrious,  the  incorrigible 
loafer,  the  indifferent,  all,  in  the  prevailing  confusion,  are  shifting  about 
from  one  agency  to  another ; with  the  result  that  each  agency  in  turn 
tends  to  become  the  prey  of  the  worthless  and  least  hopeful ; while  the 
better  men  stand  aloof.  A similar  confusion  prevails  amongst  the 
agencies  themselves,  which  aim  more  or  less  promiscuously  at  relief, 
deterrence,  employment,  training,  the  work  of  a convalescent  home  and 
of  an  emigration  society,  of  a casual  ward,  and  a labour-yard,  and  in 
the  confusion  of  ends  fail  too  often  to  attain  any  of  them.  We  are 
convinced  that  the  first  step  to  be  taken  is  to  bring  some  order  into  this 
confusion,  to  simplify  the  problem  by  careful  sifting  and  classification 
of  those  to  be  dealt  with,  and  to  assign  to  each  agency  its  appropriate 
work. 

518.  It  is  self-evident  that  the  treatment  of  each  class,  and  even  of 
individuals  within  each  class,  should  be  differentiated  according  to  their 
antecedents,  failings  or  needs.  But  the  whole  policy  of  the  future 
treatment  of  the  able-bodied  under  the  Poor  Law  is  so  mixed  up  with 
the  subject  of  unemployment  and  the  unemployed,  that  we  propose  to 
deal  with  both  in  a separate  Chapter  further  on  in  our  Report. 

519.  In  conclusion  we  think  that  recipients  of  relief,  instead  of  being 
classified  as  able-bodied  or  not  able-bodied,  should  be  classified  as  able 
to  work  or  not  able  to  work.  Ability  to  work  may  be  tested  by  actual 
experiments ; and  the  work  may  be  of  different  kinds.  Bodily  ability 
is  ultimately  a medical  question,  and  can  only  be  determined  by  medical 
tests.  To  be  able  in  body  is  not  the  same  as  to  be  able  to  work.  The 
latter  is  the  simpler  and  more  useful  point  for  discrimination. 

Summary  of  Recommendations  and  Suggestions  in  Chapter  9. 

(1)  In  organising  the  work  of  the  able-bodied,  the  Public  Assistance 
Authorities  should  aim  at  as  great  a variety  of  occupation  as 
possible,  both  in  the  interest  of  those  relieved  and  also  as  minimising 
the  disturbance  to  the  labour  market.  (465.) 

(2)  A periodical  call-over  of  inmates  should  be  recognised  as 
essential  to  the  proper  administration  of  any  Poor  Law  institution. 
(491.) 

(3)  Stronger  methods — particularly  detention — should  be  taken  in 
dealing  with '' ins-and-outs.”  Public  Assistance  Authorities  should 
have  power  to  retain  the  children  of  such  under  their  care,  and  to 
take  proceedings  to  secure  the  detention  and  training  of  the  parents 
in  a suitable  institution  or  colony,  until  they  are  prepared  to  main- 
tain themselves  and  their  families  outside.  (509.) 

(4)  Feeble-minded  “ ins-and-outs  ” should  be  detained  in  suitable 
institutions  according  to  the  recommendations  of  the  Royal  Commis- 
sion on  the  Feeble-minded.  ^511-2.) 
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(5)  For  able-bodied  “ ins-and-outs  ” who  are  incapable  of  main- 
taining themselves  permanently  owing  to  want  of  discipline,  appli- 
cation, or  skill,  provision  should  be  made  by  which  they  wotdd  labour 
according  to  their  strength  and  support  themselves  as  far  as  possible  ; 
more  varied  work  might  be  furnished,  and  their  labour  made  more 
productive  in  supplying  the  needs  of  the  institution  to  which  they 
are  admitted.  (513.) 

(6)  For  those  frequenting  Public  Assistance  Institutions  who  are 
confirmed  drunkards  and  persons  leading  immoral  lives,  there 
should  be  power  of  detention  after  their  incapacity  to  lead  a decent 
life  has  been  proved.  (514.) 

(7)  Paupers  well  able  to  work,  Le.  cases  of  persistent  idleness, 
should  be  referred  to  a Detention  Colony  under  the  Home  Office. 
(515.) 

(8)  Recipients  of  relief,  instead  of  being  classified  as  '‘able-bodied  ” 
or  '‘not  able-bodied,'^  should  be  classified  as"  able  to  work,"  or  "not 
able  to  work."  (519.) 
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Chapter  10. 


THE  CAUSES  OF  PAUPERISM. 


520.  We  have  had  much  evidence  before  us,  from  many  various 
sources,  as  to  the  causes  which  lead  to  pauperism.  We  are  aware  that 
this  is  a difficult  and  to  some  extent  a controversial  subject,  but  we 
feel  that  the  view  we  are  taking  as  to  future  administration  makes  it 
incumbent  upon  us  to  report  upon  it.  In  so  far  as  Guardians  have 
aimed  solely  at  relief,  without  regard  to  prevention  or  cure,  they  have 
naturally  concerned  themselves  little  with  causes ; but,  as  we  hope  that 
future  administrators  will  constantly  have  in  mind  the  preventive  and 
curative  side  of  the  work,  a close  attention  to  causation  becomes 
imperative.  If  they  cannot  themselves  reach  the  causes,  they  can  in 
annual  and  other  reports  draw  attention  to  evils  which  come  to  light  in 
the  administration  of  relief  and  call  for  public  discussion. 

521  While  there  has  been  very  general  agreement  in  our  evidence  as 
to  the  principal  causes  assigned  for  pauperism,  there  has  naturally  been 
some  difference  as  to  the  comparative  weight  to  be  attached  to  each. 
To  a certain  extent  the  difference  follows  the  lines  between  urban  and 
rural  Unions.  Life  in  the  large  towns  runs  the  risk  of  temptations 
affecting  it,  both  industrially  and  morally,  that  are  hardly  known  in  the 
country  ; while  in  the  country  a low  rate  of  wage  and  a large  proportion 
of  old  people  are  more  general  than  in  the  town. 

522.  Old  Age. — The  difficulty  of  assigning  any  one  cause  in  a parti- 
cular case  has  often  been  urged.  To  some  extent  we  agree.  Old  age, 
for  instance,  which  is  perhaps  the  most  often  assigned,  is  hardly  in  itself 
a “ cause  ” of  pauperism.  But  when  combined  with,  or  following  upon, 
other  causes,  such  as  low  earning  power,  drink,  or  thriftlessness,  it 
becomes  a very  large  factor  in  the  situation.  And  when  old  age 
appears,  it  naturally  tends  to  obscure  the  previous  causes  which  have 
played  their  part  and  disappeared.  Hence  a considerable  number  of 
witnesses  put  old  age  at  the  head  of  their  list.^ 

523.  Employers  Liability  Act,  and  Workmen's  Compensation 
Acts. — There  is,  however,  one  connection  in  which  “old  age,”  or  rather 
increasing  age,  has  a special  significance.  We  have  found  a very 
general  opinion  that  the  development  of  industry  is  such  as  to  make 
increasing  demands  upon  the  worker,  and  thus  to  cause  him  to  drop  out 
of  the  industrial  ranks  at  an  earlier  age.  The  evidence  is  not  all  to 
that  effect.  Some  employers  have  told  us  that  they  prefer  older  men, 

^ Chub,  Vol.  VII.,  App.  civ.  (6)  ; Twose,  Yol.  YII.,  App.  Ixxxv.  (5)  ; Savile,  Yol.  YII., 
App.  Ixxviii.  (4)  ; Rodber,  Yol.  YII.,  App.  Ixxiv.  (4)  ; Reed,  Yol.  YII.,  App.  Ixxiii.  (8)  ; 
Munckton,  Yol.  YII.,  App.  Ixv.  (6)  ; Harden,  Yol.  YII.,  App.  xlv.  (5)  ; Hamlet,  Yol. 
YII.,  App.  xliii.  (6)  ; Hallett,  Yol.  YII.,  App.  xlii.  (5)  ; Greenhill,  Yol.  YII.,  App.  xli. 
(6)  ; Gooddeii,  Yol.  YII.,  App,  xxxix.  (5)  ; Ibid.,  App,  xxxviii,  (6)  ; Fox, 
Yol.  YII.,  App.  XXXV.  (8)  ; Peters,  Yol.  V.,  App.  cii.  (G)  ; O’Reilly,  Yol.  Y.,  App. 
xxxvii.  (3)  ; Smith,  Yol.  lY.,  App.  cliv.  (6)  ; Wright,  39979  (5)  ; Dearden,  41104  (12)  ; 
Fothergill,  43825  (8);  Neale,  49222  (4);  Jones,  49739  (7);  Hurworth,  52950  (14); 
Henniker,  67905  (17)  ; Newman,  68237  (5)  ; Clemas,  68686  (6)  ; Young,  69536  (7)  ; 
Moody,  71988  (6)  ; Fitton,  Yol.  lY.,  App.  Ixviii.  (7)  ; Smith,  Yol.  lY,,  App.  xcix  (18)  ; 
Dickins,  Vol.  lY.,  App,  cxxv.  (7),  etc.,  etc. 
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with  their  greater  experience,  to  younger  men  with  their  greater 
strength.^  Others  maintain  that  they  never  discharge  a man  on  account 
of  age,  but  admit  that  they  would  not  take  on  an  elderly  man.^  But 
speaking  generally,  wherever  machinery  is  used  there  appears  to  be  a 
speeding-up,  and  an  increased  tension,  which  tell  hardly  upon  all  who 
are  past  their  prime.  The  movement  is  intensified  in  the  first  place 
by  the  necessity  of  earning  the  Trade  Union  minimum,  since  employers 
will  not  pay  the  standard  wage  to  slow  or  inferior  workers  ; and  in  the 
second  place  by  the  operation  of  the  Employers  Liability  Act  and 
Workmen’s  Compensation  Acts,  On  this  point  a great  number  of 
witnesses  from  all  parts  of  the  country  have  laid  stress,  maintaining 
that  the  liability  of  the  employer  to  pay  compensation  has  made  it  much 
more  difficult  for  elderly  men  to  get  employment.  We  may  quote  the 
following  from  a relieving  officer  as  typical  of  a great  mass  of  evidence 
to  the  same  eflfect  : — 

“ From  time  to  time  a considerable  number  of  middle-aged  men  have  applied  for 
assistance,  who  have  stated  that  they  have  been  unable  to  get  work,  employers 
giving  the  preference  to  younger  men  as  being  less  likely  to  make  any  claims  for 
compensation  under  the  Act.  These  men  have  been  mostly  able-bodied,  and,  in 
my  opinion,  capable  of  doing  a fair  day’s  work,”  ® 

524.  The  following  extract  from  the  Report  of  the  Peterborough 
Diocesan  Conference  is  to  the  same  effect : — 

“ Other  causes  mentioned  are  the  effect  of  the  Workmen’s  Compensation  Acts 
(in  parishes  “A,”  “ B,”  and  “ C”  alike)  in  depriving  men  of  employment  who  have 
the  slightest  defect  of  sight,  hearing,  or  bodily  infirmity  ; and  of  the  “ Team,” 
system  prevailing  in  the  shoe  trade  in  Northamptonshire,  whereby  men  of 
advancing  years  are  said  to  lose  their  positions  because  they  are  too  slow  to  take 
their  place  in  the  “ team,”  or  to  earn  the  minimum  wage  insisted  on  by  the  trade 
unions.  These  undoubtedly  contribute  to  prevent  men  not  fully  efficient  from 
getting  employment,  which  many  of  them  might  otherwise  do.” 

“ The  following  is  a sample  statement  from  a very  large  factory  parish  (in 
Northamptonshire),  which  reveals  what  the  Committee  fear  may  be  an  increasing 
cause  of  unemployment  as  time  goes  on  : — 

‘‘  There  are  workmen  who  are  willing  to  work,  but  who  are  not  quite  as  quick, 
strong,  or  capable  as  others,  and  the  manufacturers  are  willing  to  employ  them,  but 
they  cannot,  or  will  not,  pay  them  the  fixed  minimum.  I have  known  also  of 
several  cases  of  worthy  men,  with  slight  heart  trouble  or  other  defect,  discharged 
since  the  ‘ Liability  ’ Act  came  into  force.”  ^ 

525.  The  situation  is  well  summarised  by  Professor  Archibald  Barr, 
himself  an  employer,  as  follows  : — 

“ In  the  case  of  the  skilled  workman  there  is  a progressive  increase  in  skill  and 
also  in  useful  knowledge  until  he  is  past  middle  life,  and  hence  he  is  unlikely  to  be 
displaced  by  a younger  man.  In  the  case  of  unskilled  workers,  whose  labour 
demands  strength  and  endurance,  with  but  little  skill,  there  may  in  some  cases  be 
such  displacement.  Advancing  age  is  sometimes  accompanied  by  irregularity  of 
time-keeping,  and  makes  it  desirable  to  dismiss  the  workmen  on  that  account. 
This,  and  the  reduced  efficiency  of  quite  old  men,  when  taken  in  conjunction  with 
the  action  of  some  trade  unions  in  prohibiting  the  employment  of  such  men  at  a 
rate  of  pay  proportional  to  this  impaired  efficiency,  undoubtedly  does  lead  to  the 
displacement  of  such  men,  especially  if  they  have,  of  their  own  choice  or  by  force 
of  circumstances,  changed  from  one  workshop  to  another  ; but  employers  of  the 
best  class  are  very  willing,  as  a rule,  to  keep  on  old  hands,  though  they  may  not  be 
able  economically  to  employ  such  men  at  the  standard  rates.  Old  men  would  no 
doubt  much  prefer  to  work  at  their  own  trades  at  reduced  rates  rather  than  be 
turned  adrift  into  the  unskilled  class,  and  there  is  no  valid  reason  why  they  should 


1 Thorne,  Vol.  XI.,  Ans.  II.  (6).  ^ Denny,  Vol.  XL,  Ans.  II.  (6).  Ball,  .35451  (8)  ; 
Vide  also  Bircham,  4937  ; Bagenal,  6957  ; Fleming,  8854,  9453-6  ; Jenner-Fust,  10856  ; 
Baines,  39600  ; Dearden,  41123  ; Blossom,  42875,  etc.  etc.  ^ Vol.  XIII.,  Diocese  of 
Peterborough,  Report  of  the  Committee  on  Relief  of  the  Poor,  Sec.  1 (iii.). 
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not  be  permitted  to  do  so  at  rates  of  remuneration  proportional  to  their  produc- 
tiveness.” ^ 

526.  We  think  that  this  tendency  for  elderly  men  to  be  placed  at  a 
disadvantage  in  the  labour  market  may  be  connected  with  the  increase 
in  male  pauperism  during  the  last  ten  or  twelve  years. 

527.  The  following  figures  show  the  changes  in  male,  female,  and 
child  pauperism  in  the  cycle  of  1896-1905  as  compared  with  the  cycle 
of  1888-95  2 

Increase  (+)  or  Decrease  ( — ). 


Number. 

Per  cent. 

Men  - - - 

+ 

19,736 

+ 

12-4 

Women  - - - 

+ 

21,119 

+ 

7T 

Children 

16,305 

6-9 

Total 

+ 

24,350* 

+ 

3*5 

529.  Causes  of  urban  pauperism. — As  illustrative  of  the  causes  which 
give  rise  to  pauperism  in  large  towns,  we  quote  ^the  following  state- 
ment from  a relieving  ofiicer  at  Leeds  : — 

“ The  most  important  causes  of  pauperism  are  : (a)  Old  age  ; (&)  the  early  mar- 
riage of  persons  dependent  upon  casual  labour.  Large  families  are  the  rule.  Owing 
to  the  low  wages  earned  no  provision  can  be  made  to  meet  such  contingencies  as 
non-employment,  sickness,  or  of  imprisonment  for  debt.  The  latter  is  a crying 
scandal,  and  I have  had  to  relieve  the  families  of  hard-working  respectable  men  who 
have  been  committed  for  long  period  on  non-compliance  of  a county  court  judge’s 
order  for  a few  shillings.  . . (c)  Imprisonment  for  criminal  offences  is  a large 

factor  in  pauperism  ; {d)  venereal  disease  also  contributes  largely  ; much  of  the 
misery  entailed  by  this  disease  would  be  obviated  if  it  were  made  notifiable.  Its 
ramifications  are  appalling,  (e)  Intemperance  is  another  contribution,  and  in  this 
I find  females  to  be  the  worst  offenders.  Many  men  are  perforce  paupers  by  the 
intemperance  of  their  wives  . . . (/)  Indiscriminate  relief  by  private  persons 

and  religious  bodies  also  contributes  largely  to  pauperism,  and  cases  have  occurred 
where  relief  has  been  in  the  first  instance  given  in  this  manner  and  the  recipients 
eventually  become  confirmed  paupers,  {g)  Cases  are  not  wanting  to  show  that 
pauperism  is  hereditary — two  generations  being  quite  common,  and  third  generations 
occasionally  occur.”  ^ 

530.  We  have  quoted  this  statement  as  showing  the  diversity  of  evils 
which  have  to  be  combated  before  we  can  hope  to  diminish  greatly  the 
number  of  those  who,  sooner  or  later,  will  inevitably  become  dependents 
upon  other  people.  We  will  now  refer  briefly  to  some  of  those  evils 
which  have  been  most  forcibly  impressed  upon  us. 

531.  Drinh  and  gambling. — A great  weight  of  evidence  indicates 
drink  as  the  most  potent  and  universal  factor  in  bringing  about 
pauperism.^  Some  witnesses  also  indicate  gambling  as  a serious  and 
growing  cause ; ^ but  gambling,  though  it  wastes  the  resources  of  its 
victims,  does  not  lead  to  such  physical  and  moral  degeneration  as  drink, 

532.  Mr.  Wethered,  Local  Government  Board  Inspector,  offered  the 
following  evidence : — 

“ The  more  that  one  inquires  into  the  history  of  workhouse  inruates,  the  more 
one  is  struck  with  the  fact  that  drinking  is  one  of  the  chief  causes  of  pauperism. 

* Deducting  the  number  counted  twice  in  the  numbers  for  men,  women,  and  children. 

1 Barr,Vol.  XI.,  Ans.  II.  (6).  ^ statistical  Appendix,  Part  I.,  par.  33.  ^ Wright, 

39979  (5).  -‘James,  23573,  23790;  Bushell,  24064;  Baines,  39540  (136);  North, 
41761  (19);  Waite,  43246  (9);  Turner,  43565  (3)  ; Burnet,  44420  (1);  Dodd,  47190 
(33  and  34)  ; Evans,  48529  (7a)  ; Owen,  48809  (12a)  ; Blud,  70831  (6)  ; Hood,  71522 
(6)  ; Kevill-Davies,  72,681  (10a)  ; etc.,  etc.  ^Blackshaw,  41394  ; Daniels,  44749  (5)  ; 
Llewelyn,  49309  (20)  ; Manton,  43626  (33)  ; Gray,  52168  (8)  ; Hurworth,  52950  (14), 
etc.,  etc. 
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In  support  of  this  statement  I have  selected  two  workhouses,  not  because  they  are 
exceptional  in  the  number  of  inmates  addicted  to  inebriety,  but  rather  because 
they  are  well  administered  workhouses,  and  the  character  of  the  inmates  typical  of 
paupers  generally.  I am  indebted  to  the  respective  masters  for  the  details.” 

* * Workhouse. — “ At  the  time  the  information  was  obtained,  there  were  in  the 
body  of  the  workhouse,  as  apart  from  the  infirmary,  and  excluding  children  and 
imbeciles,  170  men  and  109  women,  total  279.  Of  these  279  persons,  seventy-four 
men  and  thirty-six  women  were  in  the  workhouse  as  the  direct  result  of  intemper- 
ance. Of  the  above,  twenty-six  men  and  twenty-seven  women  could  not  be  allowed 
out  for  a day’s  leave  without  fear  of  their  returning  the  worse  for  drink.  The 
master  of  the  workhouse  reports  that  twenty-nine  of  the  latter  inmates  continually 
take  their  discharge  and  return  to  the  workhouse  inebriated.” 

* * * Workhouse. — “ Taking  the  same  data  as  in  the  case  of  * ♦ Workhouse; 

there  were  in  the  body  of  this  workhouse  258  men  and  158  women,  total  416.  Of 
this  number,  there  were  175  men  and  twenty  women  in  the  workhouse  as  the  direct 
result  of  intemperance.  The  master  also  stated  that  of  the  416  inmates  in  the  body 
of  the  workhouse,  205  of  these  could  not  be  allowed  out  for  a day’s  leave  without 
fear  of  their  returning  the  worse  for  drink.” 

“ I desire  also  to  draw  special  attention  to  the  number  of  inmates  who  cannot  be 
allowed  out  without  fear  of  their  returning  the  worse  for  drink.  This  class  of 
inmate  are  perhaps  the  most  difficult  to  deal  with.  There  is  nothing  to  prevent 
them  taking  their  discharge  from  time  to  time,  and  I cannot  but  think  that  such 
habitual  drinkers  should  be  dealt  with  under  the  criminal  law  rather  than  by  the 
Poor  Law.  In  this  way  they  could  be  permanently  detained  for  such  time  as  may 
seem  desirable,  and  rid  the  workhouses  of  their  presence  and,  what  is  more,  their 
influence.”  ^ 

533.  As  an  instance  of  the  far-reaching  effects  of  drink  in  creating 
pauperism  we  may  quote  the  following  case  : — 

“ Widow,  four  children.  Eldest  boy,  thirty-one,  now  in  the  union  infirmary,  an 
imbecile.  Daughter,  weak,  bad  eyes  for  years,  and  been  sent  to  the  Ophthalmia 
Hospital  and  partly  recovered  and  now  in  service.  Son  living  at  home,  carter,  but 
drinks.  Son  aged  ten  at  school.  Father,  dead  some  years,  was  a notorious  drinker, 
constantly  before  the  magistrates  and  fined.  Was  an  invalid  the  last  seven  years, 
and  he,  or  his  wife  and  family,  on  out-relief  list  for  sixteen  or  seventeen  years. 
I estimate  this  one  case  has  cost  from  £250  to  £300,  and  is,  in  my  opinion,  due  to 
the  drinking  habits  of  the  father,  though  to  anyone  not  knowing  the  history  it 
would  not  be  so  classed.  I believe  this  is  typical  of  many.”  ^ 

534.  Pages  of  evidence  might  be  quoted  to  the  same  effect ; but 
perhaps  the  most  striking  corroboration  is  to  be  found  in  the  unanimity 
with  which  the  replies  we  have  received  from  the  Diocesan  Conferences 
lay  stress  upon  drink  as  one  of  the  chief  causes,  often  as  the  chief  cause 
of  poverty.  We  may  quote  the  following  summary  of  replies  from 
445  parishes  in  the  Diocese  of  Peterborough  as  typical — 

“ The  chief  moral  cause  of  poverty  in  town  and  country  alike  is  said  to  be  exces- 
sive drinking — want  of  thrift,  and  bad  management  often,  early  and  improvident 
marriages  or  gambling  sometimes,  accompanying  it  ; in  fact,  in  many  parishes  the 
reply  on  this  point  is  practically  that  what  little  poverty  exists  is  almost  solely  due 
to  the  drinking  habits  of  the  few  whose  families  suffer  in  consequence.  Even  when 
there  is  little  actual  drunkenness,  the  proportion  of  weekly  wages  regularly  taken 
to  the  public  house  is  said  to  keep  many  families  always  poor.”  ® 

535.  Sickness. — Of  sickness  as  a cause  of  pauperism  we  have  spoken 
in  the  Part  of  our  Report  dealing  with  Medical  Relief  ; * but  there  is 
one  form  of  disease  in  particular  more  directly  and  degradingly  connected 
with  pauperism  than  any  other.  Dr.  James  Allan  gave  striking  evidence 
as  to  the  extent  to  which  venereal  disease  is  a cause  of  pauperism,  both 
directly,  and  indirectly,  in  its  many  after  effects.'*  Very  much  of  the 

* See  Part  V.,  Chapter  3. 

1 Wethered,  Vol.  I.,  App.  xl.,  A (119-22).  “Thompson,  Vol.  IV.,  App.  clvi.  (6-7). 
® Vol.  XIII.,  Diocese  of  Peterborough,  Report  of  the  Committee  on  Relief  of  the  Poor, 
Sec.  1 (iv.).  Allan,  41231-346  ; cf.  also  P>aines,  .39540  (13a). 
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physical  incapacity  of  many  of  the  inhabitants  of  larger  towns  must  be 
attributed  to  this  cause. 

536.  Much  sickness,  especially  phthisis,  is  due  to  the  conditions  under 
which  people  live  and  work,  hence  these  too  must  be  regarded  as  causes 
of  pauperism.  Mr.  Bircham  says  : — 

“ The  number  of  houses  unfit  for  habitation  occupied  by  paupers  is  very  large  in 
my  district.  I think  a main  cause  of  pauperism  is  the  disgraceful  state  of  the 
houses  in  which  many  of  the  paupers  live.”  ^ 

537.  We  became  impressed  by  the  importance  of  this  consideration 
very  early  in  the  course  of  our  inquiry,  and  appointed  two  Investigators 
to  report  to  us  on  the  Relation  of  Industrial  atid  Sanitary  Conditions  to 
Pauperism.  Amongst  those  conditions  they  rank  bad  housing  as  one  of 
the  most  important.  The  insanitary  conditions  of  a house  are  so  fre- 
quently due  to  the  character  of  the  people  living  in  it,  that  it  is  sometimes 
difficult  to  disentangle  cause  and  effect ; — 

“ Housing  conditions  produce  or  aggravate  certain  illnesses.  From  persons  sick 
with  such  illnesses  many  applications  are  received  for  relief.  Again,  housing  condi- 
tions produce  or  aggravate  certain  demoralised  types  of  character,  as  it  is  demoralised 
persons  of  such  a kind  who  form  a large  proportion  of  paupers.  Beyond  this  it  is 
difficult  to  go  in  the  matter  of  direct  proof.  ...  At  the  same  time  our 
conviction  as  to  the  importance  of  housing  remains  unaltered.”  ^ 

538.  Common  lodging-houses  and  furnished  rooms. — One  , point  on 
which  the  Investigators  lay  emphasis  is  “ the  pressing  need  for  further 
regulation  of  common  lodging-houses  and  furnished  rooms.”  The  latter 
are  a “ conspicuous  evil,”  not  only  in  London,  but  in  many  provincial 
towns  : — 

“We  counted  in  the  admission  book  sixty-four  admissions  (to  the  workhouse) 
from  furnished  rooms  in  Tabard  Street  in  eight  months.  The  same  number  in  the 
street  occurred  over  and  over  again.” 

They  are  habitually  overcrowded,  and  are  used  for  immoral  purposes  : — 

“ The  relieving  officer  for  this  district  gave  us  a great  deal  of  information  about 
these  furnished  rooms,  and  from  him  we  learnt  that  they  are  nearly  always  in  a 
filthy  state.  They  are  occupied  by  one  tenant  after  another  without  any  cleansing, 
and  the  bedding  is  found  in  a shocking  condition.  The  rent  paid  by  the  landlord  is 
about  17s.  a week  and  he  received  from  28s.  to  35s.  a week  from  the  occupiers  of 
the  rooms.”® 

“ Without  further  labouring  the  prejudicial  effects  of  common  lodging-houses 
and  furnished  rooms  the  two  following  quotations  may  be  of  interest.  The  first 
is  the  statement  of  the  relieving  officer  in  whose  district  the  large  common  lodging- 
house  just  mentioned  is  situated  : — 

“We  call  it  the  ‘ Six  Hundred,’  but  it  really  contains  from  200  to  300  beds.  I 
have  had  forty  applications  in  a day  from  there.” 

“ The  second  is  an  extract  from  the  Annual  Report  for  1902  by  the  former 
medical  officer  of  health,  and  deals  with  the  character  of  furnished  rooms  : — 

“ It  is  probably  correct  to  say  that  the  lowest  class  of  the  community  resort  to  these 
sub-let  houses — lower  and  more  degraded  than  the  habitues  of  our  common  lodging- 
houses.  In  addition  to  the  obvious  liability  to  insanitary  conditions,  these  houses 
offer  convenient  residences  for  those  persons  of  the  working-class  who  are  absolutely 
careless  and  reckless  as  regards  their  rights  of  citizenship.  Their  only  possessions 
are  the  clothes  they  wear  ; not  even  the  towels,  cups  or  saucers,  kettles  or  sauce- 
pans in  the  house  belong  to  them.  Men  and  women  live  together,  only  to  separate 
on  the  slightest  excuse  ; indeed,  in  the  majority  of  cases  these  houses  harbour  the 
profligate  and  most  reckless  class  of  our  cities.”  ^ 

539.  “ Shelters’’ — It  is  by  offering  the  possibility  of  a life  at  a very 
low  standard,  and  so  encouraging  the  lowest  form  of  casual  labour, 
that  common  lodging-houses  contribute  to  pauperism.  The  same  is  true 

^ Bircham,  4987.  ^Filial  Report  on  the  Relation  of  Industrial  and  Sanitary  Condi- 
tions to  Pauperism  : Mr.  Steel-Maitland  and  Miss  Squire,  p.  127.  ® Report  on  Relation 

of  Industrial  and  Sanitary  Conditions  to  Pauperism  in  London  ; Mi\  Steel-Maitland  and 
Miss  Squire,  pp.  69-70.  ^ Final  Report,  p.  83. 


PART  IV. — Chapter  10. 


THE  CAUSES  OF  PAUPERISM.  289 

in  a still  more  marked  degree  of  “shelters,”  and  we  have  received  a con- 
siderable amount  of  evidence  on  this  point.^  They  encourage  and  foster 
a life  cut  off  from  all  natural  relations,  calling  for  the  least  possible 
amount  of  self-control  and  energy,  and  leading  almost  inevitably  to  the 
workhouse. 

540.  Casual  Labour. — There  is  a very  general  consensus  of  opinion 
that  amongst  industrial  causes  casual  labour  contributes  more  to 
pauperism  than  any  other.^  From  all  the  towns  where  casual  labour 
is  employed,  and  more  especially  from  districts  where  there  are  docks, 
we  have  found  witnesses  emphatic  on  the  evils  of  casual  labour.  Our 
Investigators  lay  special  stress  upon  it : — 

“ In  an  analysis  of  application  and  Report  books,  the  cases  of  pauperism  among 
men  which  are  the  combined  effect  of  casual  work  and  drink  are  so  numerous  as 
to  outweigh  and  obliterate  altogether  those  caused  by  the  most  dangerous  of 
occupations,  unless  the  class  of  case  to  which  they  belong  is  carefully  isolated  and 
analysed.  The  same  fact  is  revealed  in  the  abundant  testimony  of  relieving  officers 
and  others.”  ^ 

541.  It  must  not  be  assumed  that  all  the  casual  labourers  who  come  to 
the  Poor  Law  owe  their  downfall  to  the  nature  of  their  work,  undesir- 
able though  it  may  be. 

“ A prominent  Guardian  said  he  believed  that  : — Of  the  able  bodied  paupers  the 
majority  were  drawn  from  unskilled  casual  labour,  with  a few  men  from  the 
decaying  skilled  trades.  Of  the  aged,  some  were  brought  to  pauperism  through 
lack  of  thrift  and  consequent  absence  of  provision,  while  among  the  more  able-bodied 
cases,  consumption  was  accountable  for  a large  proportion,  but  was  not  in  his  own 
mind  connected  with  any  particular  trade.  He  believes  that  the  casual  trades  do 
not  more  demoralise  the  people  than  that  demoralised  people  go  to  the  casual  trades. 
There  was  a growing  dislike  of  rules  and  regulations,  and  a feeling  both  against 
any  need  to  think  and  against  any  regularity.  He  said  he  could  not  suggest  any 
remedy  under  the  specialised  machinery,  and  lack  of  interest  in  work  prevailing.” 

542.  There  is,  however,  little  doubt  that  to  regularise  casual  labour 
would  do  more  than  any  one  remedy  to  diminish  pauperism  of  the 
worst  type  : — 

“ ‘ Take  away  casual  labour  and  drink  and  you  can  shut  up  three  quarters  of  the 
workhouses,’  is  a sentence  which  typifies  the  opinion  expressed  by  most  officials  of 
the  Poor  Law.”  ® 

543.  So  far  as  casual  labour  is  the  result  and  not  the  cause  of  moral 
deterioration  the  Poor  Law  itself  as  affording  a free  maintenance  is 
partly  responsible.  But  far  more  so  is  the  growing  and  regrettable 
tendency  amongst  the  lowest  class  for  the  women  of  a family  to  become 
the  principal  wage  earners  : — 

“ Women’s  work  and  girls’  work  ruin  the  man’s  responsibility  until  it  becomes 
almost  7iil.  Many  men  before  the  Distress  Committee  did  not  know  what  the  rent 
was  or  what  was  owing.  One  did  not  even  know  the  names  of  his  children.  The 
reason  is  that  the  wives  will  sometimes  do  anything  to  keep  the  home  together 
while  the  husbands  loaf.”  ^ 

544.  We  are  glad  to  think  that  this  tendency  is  confined  to  a 
particular  and  limited  section  of  the  community.  For  the  most  part 
there  is  a growing  tendency  for  married  women  to  leave  wage-earning 
and  devote  themselves  to  domestic  duties.'^ 

545.  Boy  Labour. — One  point  bearing  upon  the  question  of  casual 

^ Jenner-Fust,  11394-5;  Millward,  18741-3;  Craig,  19517;  Ball,  35451  (6),  35627; 
Heathcote,  70440-1  ; Lockwood,  14046-8  ; Dyson,  20209-11,  etc.  ^ Alden,  27359  (20)  ; 
Ball,  35479  ; Ayles,  45784  (12b)  ; Bulmer,  Vol.  IV.,  App.  Iviii.  (4)  ; O’Neill,  Vol.  IV., 
App.  xc.  (18),  etc.,  etc.  ^Mr.  Steel-Maitland  and  Miss  Squire’s  Final  Report,  p.  124. 

Mr.  Steel-Maitland  and  Miss  Squire’s  Report  on  London,  p.  43.  ’ Mr.  Steel-Maitland 

and  Miss  Squire’s  Final  Report,  p.  1.30.  '"'Mr.  Steel-Maitland  and  Miss  Squire’s  Report 

on  London,  p.  44.  ' Board  of  Trade,  Vol.  IX.,  App.  xxi.  (h),  p.  698. 
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labour  which  btrongly  impressed  us  is  the  extent  to  which  boys  leaving 
the  elementary  schools  are  drafted  into  work  which  lasted  only  a few 
years,  and  then  flung  them  out,  unskilled  and  untrained,  into  the 
casual  labour  market.  With  a view  to  getting  more  exact  information 
on  this  subject  we  appointed  an  Investigator : — 

“ To  inquire  and  report  on  the  main  occupations  followed  by  boys  on  leaving 
public  elementary  schools  in  certain  typical  towns  ; the  opportunities  of  promotion 
in  such  occupations,  or  of  training  for  other  occupations  ; and  the  extent  to  which 
such  boys  subsequently  obtain  regular  employment  (skilled  or  unskilled)  as  adults.”  ^ 

546.  The  Report  contains  a great  amount  of  valuable  and  suggestive 
information.  We  would  refer  also  to  the  valuable  evidence  given,  by 
Professor  M.  E.  Sadler,  who  sums  up  the  situation  in  the  following 
words : — 

“ Under  the  industrial  and  commercial  conditions  which  now  prevail,  it  is  easy 
for  a boy  of  thirteen  or  fourteen  to  find  some  kind  of  virtually  unskilled  work  for 
which  are  offered  wages  that  for  the  time  seem  high,  and  flatter  his  sense  of  being 
independent  of  school  discipline  and  of  home  restraint.  In  this  work  there  is  often 
little  mental  or  moral  discipline,  though  it  may  involve  long  hours  of  deteriorating 
routine.  The  work  lasts  for  a few  years,  but  leaves  the  lad,  at  the  very  ti  me  when 
he  begins  to  want  a man’s  subsistence,  out  of  line  for  skilled  employment  and  only 
too  likely  to  recruit  the  ranks  of  unskilled  labour.  The  same  evil  exists  in  the 
case  of  girls.  Certain  forms  of  industry  which  make  large  use  of  boys  and  girls  who 
have  recently  left  the  elementary  schools,  are,  in  part  (except  where  the  employers 
make  special  efforts  to  meet  their  responsibilities)  parasitic  in  character,  and  get 
more  than  they  ought,  and  more  than  their  promoters  realise  that  they  are  getting, 
of  the  physical  and  moral  capital  of  the  rising  generation.  Many  callings  connected 
with  transport  and  communication,  and  some  branches  of  manufacture,  use  juvenile 
unskilled  labour  to  a degree  which,  if  no  counteracting  measures  are  taken,  must 
cause  grave  and  lasting  injury  to  the  national  life.  It  should  be  added  that  in  this 
matter  some  Government  Departments  are  to  blame.  Evils  resulting  from  such 
deteriorating  forms  of  boy  and  girl  labour  are  widely  felt.  But  we  have  little 
statistical  proof  that  these  evils  are  increasing  out  of  proportion  to  the  growth  of 
population.  Such  evidence,  indeed,  as  is  available  points  to  the  conclusion  that  in 
some  callings  the  uneducative  use  of  adolescent  unskilled  labour  is  rapidly  extend- 
ing ; but  part  of  the  apparent  increase  may  be  due  to  a growing  sense  of  the  import- 
ance of  the  subject  and  to  the  consequently  closer  attention  with  which  it  is 
^ being  observed.”  ^ 

547.  In  the  course  of  his  evidence,  Professor  Sadler  makes  valuable 
suggestions  as  to  the  improvement  of  elementary  education,  and,  from 
the  point  of  view  which  we  have  under  consideration,  we  wish  more 
especially  to  call  attention  to  the  following  : — 

“ E. — Ultimately,  some  form  of  compulsion  to  attend  day  or  evening  continuation 
classes,  between  fourteen  and  seventeen  years  of  age,  will  be  found  desirable,  not 
so  much  in  the  interests  of  exceptional  individuals  as  in  that  of  the  rank  and  file. 
Some  of  the  present  evils  of  unemployment  may  be  traced  to  the  lack  of  educa- 
tional care  and  of  suitable  technical  training  during  the  years  of  adolescence. 
Compulsory  attendance  at  continuation  schools  should  be  accompanied  by  reduction 
in  the  hours  of  juvenile  and  adolescent  labour  where  those  are  now  excessive.  Em- 
ployers, including  Government  Departments,  manufacturers,  commercial  firms, 
retail  tradesmen  and  employers  of  young  domestic  servants,  should  be  placed  under 
statutory  obligation  to  allow  young  persons  of  less  than  seventeen  years  of  age  who 
are  in  their  employment,  to  attend  courses  of  physical,  technical  and  general  instruc- 
tion for  four  hours  a week,  at  any  rate,  during  the  winter  months,  at  times  of  day 
when  the  pupils  are  not  too  tired  to  profit  by  the  teaching. 

It  is  advisable  that  the  Government  should  pay  grants  at  a double  rate  to  districts 
which  may  adopt  a by-law  making  attendance  at  continuation  classes  (held  in  the 
day-time  or  in  the  late  afternoon  wherever  practicable)  obligatory  upon  all  boys  and 
girls  (if  not  otherwise  at  school),  up  to  seventeen  years  of  age.  The  attention  of 
Government  Departments  should  be  di*awn  to  the  social  evils  resulting  from  the 
inconsiderate  use  of  adolescent  labour  in  callings  which  afford  no  hope  of  adult 


Report  on  Boy  Labour,  Mr.  Cyril  Jackson. 
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employment,  and  no  preparation  for  a skilled  trade.  In  the  post  offices,  in  large 
towns,  classes  should  be  organised  (by  co-operation  with  the  local  education  authority) 
for  the  instruction  of  telegraph  messengers,  in  shifts,  during  the  hours  of  duty.”^ 

548.  Unhealthy  trades  and  insanitary  work-places  — ^ q return  to 
this  subject  in  Part  VI.  With  regard  to  unhealthy  trades  and  insanitary 
conditions  of  work-places,  our  Investigators  report  that  there  is  a 
definite  but  very  small  proportion  of  pauperism  resulting  from  such 
conditions  2 : — 

“ Even  where  such  trades  are  prominent,  it  is  only  a small  fraction  of  the  whole. 
Of  men  engaged  this  is  especially  true.  Among  men  over  sixty  practically  no  trace 
of  such  pauperism  is  discernible.  In  the  case  of  men  under  sixty  the  influence  of 
the  occupation  begins  to  be  seen  (in  so  far  as  statistics  can  be  based  on  such  small 
numbers)  when  the  numbers  of  sick  paupers  are  isolated  from  the  rest  and  analysed. 
At  the  same  time  the  unhealthiness  of  the  trade  means  an  early  death.  It  is  not, 
therefore,  surprising  that  the  clearest  result  of  the  effect  of  the  occupation  is  seen 
when  the  class  of  younger  widows  and  their  dependents  are  considered.”® 

549.  Low  wages. — To  “ earnings  habitually  below  what  are  required 
for  healthy  subsistence,”  a distinct  degree  of  pauperism  in  certain  occu- 
pations is  assigned.^  On  the  other  hand  : — 

" we  have  been  unable  to  trace  any  connection  between  long  hours  of  work  and 
pauperism  ® . . . The  great  example  of  an  occupation  when  long  hours  are  worked 
is  that  of  railway  employes  and  they  are  pre-eminently  not  pauperised.”  ® 

550.  Our  Investigators  confine  their  conclusions  to  the  case  of  men, 
and  express  their  inability  to  unravel  the  complexity  of  the  situation 
with  respect  to  women  : — 

“ The  problems  arising  in  the  course  of  our  inquiry  from  a consideration  of  the 
employment  of  women  are  too  complex  for  us  to  attempt  to  offer  any  solution  of 
them.  Unhealthy  conditions  of  work,  excessive  hours  and  low  wages  have  been 
found  in  certain  occupations,  and  that  poverty  and  suffering  are  caused  by  them  is 
indisputable.  That  pauperism  directly  results,  except  in  individual  instances,  there 
is  no  evidence  to  show.  Where  any  connection  had  been  found  it  is  dealt  with  in 
the  sectional  reports  on  towns  visited,  but  no  general  conclusion  can  be  drawn  from 
these  instances.  Where  industrial  employment  for  women  is  plentiful  the  men 
tend  to  become  parasitic.  The  laundry  districts  of  London  are  only  one  such  in- 
stance. It  has  been  said  to  us  on  various  occasions  that  the  prevalence  of  female 
employment,  by  affording  a supplementary  wage,  depresses  the  rate  of  the  earnings 
of  men  in  the  locality,,  although  there  may  be  no  direct  competition  of  the  sexes  in 
the  same  industry.  That  this  was  the  case  did  not  appear  on  the  face  of  the  facts 
elicited  by  us  and  we  have  formed  no  conclusion  on  the  point.  Women’s  earnings 
are,  rightly  or  wrongly,  regarded  for  the  most  part  by  both  employers  and  employed 
as  merely  supplementary  to  those  of  the  head  of  the  family  and  the  rate  of  wages  is 
fixed  on  this  assumption.  Women  who  are  not  dependent  are  paid  on  the  same 
scale  as  others  who  are  and  on  such  a wage  the  single  woman  in  lodgings  and  still 
more  the  widow  with  children  can  only  exist  in  a state  of  poverty.  In  sickness  or 
other  emergency  they  must  come  for  help  to  the  Poor  Law  and  in  old  age  the 
workhouse  is  often  inevitable.  Home-work  is  especially  badly  paid  and  women 
undersell  one  another  by  accepting  any  rate  that  is  offered.  Such  low-paid  work 
however  has  come  to  our  notice  in  this  inquiry  more  frequently  as  a means  whereby 
pauperism  is  postponed  than  as  causing  it.  On  the  other  hand  the  result  of  the 
absence  of  any  industrial  occupation  for  women  in  a district  where  the  employment 
of  men  is  dangerous  to  health  is  that  widows  left  destitute  come  at  once  for  poor 
relief  and  remain  throughout  their  widowhood  on  the  rates.  Whether  the  con- 
ditions by  which  pauperism  is  postponed  are  preferable  to  those  by  which  it  is 
accelerated  it  is  not  in  our  province  to  offer  an  opinion.”  ^ 

551.  Charitable  relief.  —With  the  question  of  charitable  relief  in 
general  we  deal  in  Part  VII.  As  a cause  of  pauperism,  however,  it  can- 


^ .Sadler,  93386  (42  E).  ^ Final  Report  on  the  Relation  of  Industrial  and  Sanitary 

Conditions  to  Pauperism,  Mr.  Steel-Maitland  and  Miss  Squire,  p.  124  (4).  ^ Ibid., 

p.  126.  ^ Ibid.,  p.  124  (5).  ® Ibid.,  p.  124  (7).  ® Ibid.,  p.  127.  7 pp.  121-8. 
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not  be  altogether  omitted  here.  The  Reports  from  Diocesan  Committees 
lay  stress  upon  this  : — 

“ Another  cause  is  the  irresponsible  giving  of  alms.  It  comes  under  both  the 
economic  and  moral  heads.  The  Ripon  Diocesan  Committee  submits  that  this 
practice  is  a lazy  way  of  avoiding  responsibility,  which  puts  a premium  on  profes- 
sional begging  and  canting  hypocrisy,  to  the  detriment  of  the  honestly  unfortunate 
worker,  and  very  rapidly  causes  widespread  deterioration  of  character.  The  com- 
mittee urges  that  every  means — religious,  moral,  and  legal — be  used  to  stop  this 
harmful  Social  evil,  and  that  corporate  responsibility  for  the  cure  of  poverty  be  put 
forward  strenuously  as  infinitely  more  beneficial  than  the  temporary  relief  of  in- 
dividual distress  by  means  of  such  a baneful  habit.  ...  A certain  class  of  people 
both  in  the  rural  and  urban  parishes,  look  upon  the  alms  from  charity  endowments 
as  their  right  and  count  on  such  bequests  in  calculating  their  possible  income  ; and 
it  is  more  than  probable  that  this  form  of  charity — unless  very  rigidly  and  carefully 
administered — becomes  enervating  to  the  healthy  self-rejiance  of  many  people.’’  ^ 

“ (iv.)  Charity. — The  existence  of  endowed  charities  has  a direct  effect  in  creating 
paupers.  In  Nantwich  the  decline  of  the  boot  and  tailoring  trades  is  not  alone 
responsible  for  the  increase  of  pauperism.  The  report  from  the  Rural  Deanery 
says  that  Nantwich  “ is  an  old  market  town  with  one  church,  to  which  are  attached 
a number  of  rich  charities,  and  this  fact  has  naturally  conduced  to  a certain  amount 
of  pauperism.”  Not  infrequently  cases  of  out-of-work  destitution  are  traceable  to 
the  cruel  kindness  of  individuals,  especially  visitors,  who  administer  casual  street 
charity.”  ^ 

“ In  attempting  to  arrive  at  the  root  cause  of  the  poverty  we  are  drivep  back 
again  and  again  to  the  moral  cause.  The  poverty  is  to  be  attributed  to  a failure  in 
character  rather  than  to  any  particular  economic  cause,  making  all  allowance  for  the 
depression  in  certain  trades  which  certainly  exists  in  some  of  the  towns.  And  we 
are  obliged  to  record  the  fact  that  the  expectation  of  relief  appears  to  have  contri- 
buted in  no  small  degree  to  the  encouragement  of  pauperism.”  ^ 

552.  Our  Investigators  in  writing  of  the  dangers  which  accentuate  the 
general  effect  of  casual  work  in  London,  say  : — 

A similar  demoralising  effect  was  assigned  to  lax  and  undiscriminating  charity. 
Extreme  instances  were  narrated.  Thus  a lady  after  hearing  a sermon  on  the  con- 
ditions of  life  among  the  poor,  drove  down,  we  were  informed,  in  a carriage  to  a very 
poor  street  in  the  neighbourhood  and  there  distributed  promiscuously  a dozen  half 
bottles  of  champagne  and  a dozen  half  pound  bunches  of  grapes.  It  was,  however, 
from  the  multitude  of  less  absurd  acts  that  the  great  harm  resulted  in  those  unions 
where  prosperous  and  poor  districts  were  in  juxtaposition. 

A West  End  Union  furnishes  similar  cases  in  point.  One  working  family  earned 
30s.  per  week  by  steady  work,  and  the  wife  said  to  our  informant  ; — 

“ Can  you  expect  us  to  go  on  doing  this  when  last  week  the  couple  next  door, 
doing  no  work  but  begging,  brought  home  £2  in  gold  in  one  single  day,  together 
with  a quantity  of  food  ? ” “* 

553.  Other  causes  of  pauperism. — Amongst  causes  which  are  less 
prominent,  but  not,  we  believe,  less  real,  we  may  note  the  following : — 

(1)  The  failure  of  unsound  Friendly  Societies  or  dividing  clubs. ^ 

(2)  Insufficiency  of  house  accommodation,  especially  in  rural  districts. 

(3)  The  payment  of  pensions  at  long  intervals. 

(4-)  Domestic  ignorance  and  incapacity  on  the  part  of  women.® 

554.  As  regards  (3),  in  the  case  of  Army  Pensioners,  payment  is,  as  a 
rule,  made  quarterly,  and  the  practice  of  Government  offices  is  commonly 
the  same.  Pensions  granted  by  private  persons  or  firms  and  from  chari- 
table endowments  are  sometimes  paid  at  even  longer  intervals.  Such  a 
system  is  not  conducive  to  the  formation  of  regular  or  thrifty  habits. 

^ Vol.  XIII.,  Diocesan  Committee  Reports,  Ripon,  pp.  3,  4.  ^ Ibid.,  Chester,  p.  3. 

Ibid.,  Canterbury,  p.  2.  Mr.  Steel-Maitland,  and  Miss  Squire’s  Report  on  London, 
p.  44.  ^ Chance,  27110  ; Oseland,  Vol.  VII.,  App.  cxli.  (0)  ; Cheeseman,  73805  (5)  ; 

Price,  G7744-7  ; Blossom,  43093  ; Harwood,  73G28  (5)  ; Fox,  Vol.  VII.,  App.  xxxv.  (8)  ; 
Hearn,  Vol.  VII.,  App.  xlviii.  (8)  ; Newitt,  Vol.  VII.,  App.  cxl.  (5),  etc.,  etc.  ® Stewart, 
Vol.  V.,  App.  xxi.  (45-50)  ; Evans,  48529  (7),  etc. 
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It  encourages  the  pensioners  to  live  on  credit  with  all  the  attendant  evils, 
and,  in  some  cases,  to  waste  on  drink  a large  part  of  the  sum  received. 
We  have  had  instances  brought  before  us  of  men  who  are  habitually  in 
a workhouse,  but  leave  it  at  regular  intervals  to  receive  and  squander  a 
pension.  We  recommend  that  all  pensions  should  as  far  as  is  practicable, 
be  paid  weekly,  and  we  suggest  that  the  Post  Office  should  be  utilised 
for  the  purpose. 

555.  As  regards  (4),  a witness  stated  : — 

“ Further,  there  is  urgent  need  to  correct  the  idea  in  the  minds  of  girls  that 
because  they  are  devoting  themselves  to  the  work  of  the  factory,  they  may  neglect 
the  training  of  themselves  for  the  duties  of  the  home.  Mothers  who  have  spent 
years  at  the  spinning  frame  or  the  loom  are,  as  a rule,  quite  incompetent  in  the 
matter  of  choosing  and  preparing  food,  and  in  the  other  requisites  of  a healthy 
upbringing  for  children.  Hence  sickly  appearances,  which  are  too  readily  ascribed 
to  want  of  food,  and  want  of  means  to  buy  food,  are  often  the  result  of  wrong  food 
— innutritions,  badly  cooked  or  combined — as  well  as  of  impure  air,  and  generally 
mismanaged  home  surroundings.  This  better  training  of  girls  is  the  work  of  tho 
schools,  but  it  is  much  impeded  by  the  prevalent  industrial  conditions.  No  reform 
of  the  Poor  Law  will  obviate  the  unhealthy,  both  physical  and  economic,  that  starts 
from  ignorance  and  incapacity  in  the  home.”  ^ 

556.  Other  causes  which  have  been  urged  upon  us,  but  which  we  do 
not  propose  either  to  endorse  or  controvert,  are  : — • 

(1)  Capitalism.  ^ 

(2)  Free  trade.  ® 

(3)  The  system  of  land  tenure.  ^ 

557.  Administration. — We  have  left  to  the  last  the  very  difficult  and 
controversial  question  as  to  how  far  the  administration  of  the  Poor  Law  is, 
or  may  be,  itself  a cause  of  pauperism.  Technically,  of  course,  if  there  were 
no  Poor  Law  there  would  be  no  legal  paupers  ; and  there  are  those  who 
take  the  superficial  view  that,  by  abolishing  the  Poor  Law  and  assigning 
its  functions  to  other  agencies,  we  could  abolish  pauperism.  But  we 
wish  here  to  raise  the  question  in  a deeper  sense,  and  to  ask  how  far  it 
is  true  that  actual  poverty  and  dependence  may  be  increased  or 
decreased  by  the  way  in  which  the  Poor  Law  is  administered.  We  have 
had  much  evidence  offered  to  the  effect  that  an  unwisely  administered 
Poor  Law  may  be  a true  cause  of  pauperism  in  this  sense,®  and,  that  it 
should  be  so  is,  we  think,  inevitable.  It  will  be  generally  acknowledged 
that,  in  so  far  as  people  are  induced  or  encouraged  to  receive  from  the 
Poor  Law,  for  themselves  or  their  dependants,  what  they  are  capable  of 
providing  by  their  own  exertions,  to  that  extent  a pauperism  is  being 
manufactured  which  would  not  otherwise  exist.®  And  when  the  only 
qualification  for  relief  is  the  absence  of  other- means  of  subsistence, 
there  are  found  to  be  many  who  will  qualify  by  being  without  means. 
It  is  this  which  is  meant  by  saying : — 

“ I am  often  asked  what  is  the  main  cause  of  pauperism,  and  I am  obliged  to  say 
that  the  main  cause  of  pauperism  is  the  Guardian.  It  is  the  Guardians  whose 
administration  makes  pauperism.”  ^ 

558.  The  supporters  of  this  view  do  not  deny  that  much  real  poverty 
and  distress  exists,  nor  even  that  much  of  what  exists  is  inevitable ; 

^Martin,  63374  (14).  ^^yles,  45784  (13)  ; Morris,  69924  (15)  ; Scott,  Vol.  IV., 
App.  cxlix.  (13);  Jones,  Vol.  Y.,  App.  xxx.  (12).  ^ Kevill-Davies,  72681  (IQ/*). 

'‘Lester,  Vol.  IX.,  App.  xcii.  ^Davy,  2411,  3118  ; Lockwood,  4134  ; Preston-Thomas, 
4492  ; Wethered,  5630  ; Court,  6284,  6513  ; Herbert,  8293  ; Fleming,  9354  ; Jenner- 
Fust,  10798,  11334,  11443;  Wood,  15918-20;  Crowder,  17387  (17);  17450;  Chance, 
27088,  27092  ; Baines,  39686  ; Dodd,  47190  (34^)  ; Joseph,  69292  (5)  ; Pell,  74G04  (5)  ; 
Brown,  75897-903  : etc.,  etc.  ® Walsh,  Stat.  ^Davy,  2411. 
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but  they  do  maintain  that  where  administration  is  careless,  or  guided 
by  a wrong  policy,  a large  amount  of  the  poverty  and  distress  is  due  to 
I it.  It  has  destroyed  the  qualities  of  independence  and  mutual  helpful- 
ness, and  substituted  the  desire  to  make  out  a good  case  for  the  relieving 
officer : — 

“ We  had  an  Inspector,”  says  one  witness,  “ and  he  found  that  this  relieving  officer 
went  to  the  village  only  once  a week  : it  was  eight  miles  from  him,  and  he  said  : ‘ What 
happens  in  that  week  if  somebody  is  ill  and  wants  relief  ? ’ The  relieving  officer 
replied  : ‘No  one  is  ever  ill,  or  wants  relief,  when  I am  not  there.’ 

Doubtless  this  statement  was  not  intended  to  be  taken  literally,  but 
it  contains  the  important  truth  that  the  mere  presence  of  a relief  agency 
excites  people  to  qualify  for  its  benefits. 

559.  We  need  not  say  that  there  are  many  to  whom  these  considera- 
tions do  not  apply.  There  are  some  who  are  physically  or  morally 
incapable  of  independence  under  any  administration ; and  there  are 
many  who  are  not  to  be  tempted  from  it  by  anything  less  than  sheer 
necessity.  But  there  are  also  very  many  who  simply  follow  the  line 
of  least  resistance,  who  are  quite  capable  of  earning  their  living  and 
will  do  so  in  the  absence  of  any  temptation  to  the  contrary,  but  who 
are  easily  drawn  into  loafing  and  thriftlessness  by  the  prospect  of 
relief.  It  is  to  these  people  on  the  borderland  that  an  unwise  policy 
of  relief  on  easy  terms  is  fatal ; they  quickly  lose  the  habits  of  energy 
and  foresight,  and  become  in  the  true  sense  of  the  word  pauperised. 

560.  The  difference  between  a pauperised  and  a non-pauperised  com- 
munity does  not  lie  only  in  the  number  of  persons  who  have  lost  their 
independence ; it  can  be  seen  also  in  the  extent  to  which  mutual 
helpfulness  has  developed  into  such  institutions  as  Friendly  Societies 
and  provident  medical  clubs.  Where  poor  relief  is  given  freely,  with- 
out making  any  claims  on  the  providence  of  the  recipients,  these  institu- 
tions never  flourish  ; where  there  is  careful  administration,  on  the  other 
hand,  there  is  no  difficulty  in  attracting  even  low-paid  workers  into 
them.  It  cannot  be  argued  that,  because  in  any  given  community  such 
institutions  do  not  exist,  therefore  gratuitous  relief  is  necessary  to  take 
their  place.  It  must  be  accepted  as  an  axiom  of  social  administration 
that  gratuitous  relief  and  provident  institutions  cannot  flourish  within 
the  same  field,  and  that  the  first  step  to  the  encouragement  of  the 
latter  is  the  restriction  of  the  former. 

561.  We  have  considered  it  necessary  to  state  this  position  with  some 
care,  because  of  the  tendency  to  lose  sight  of  it  when  confronted  with 
the  condition  of  a given  Union  at  a given  moment.  We  may  take,  as 
an  instance,  the  Union  of  Poplar.  Between  January  1st,  1895,  and 
January  1st,  1905,  the  number  of  paupers  increased  from  5,000  to 
11,600.  The  administrators  maintain  sometimes  that  the  increase  is 
necessitated  by  the  destitution  of  the  people,  and  doubtless  many  when 
they  apply  appear  to  be  in  a condition  of  destitution.  But  the  question 
which  the  Guardians  fail  to  ask  themselves  is  whether,  but  for  their 
policy,  these  people  would  have  been  in  a state  of  destitution. 

562.  Sometimes,  on  the  other  hand,  the  administrators  maintain  that, 
though  the  people  they  relieve  are  not  destitute,  yet  they  are  poor 
and  need  to  have  their  means  supplemented  from  the  rates.  This, 
again,  stereotypes  poverty  by  removing  the  inducement  to  individual 

1 Sharmau,  75176. 
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energy  and  enterprise,  and  by  ignoring  the  possibility  of  those  provident 
institutions  by  which  an  independent  people  makes  a small  income 
more  effective. 

563.  A comparison  may  be  made  between  the  extent  and  changes  in 
pauperism  in  half-a-dozen  London  Unions  in  which  the  increase  has 
been  greatest  and  in  the  remaining  London  Unions.  We  will  take  those 
years  during  the  last  twenty  which  have  marked  the  highest  points  of 
pauperism  in  England  and  Wales.  In  the  six  Unions  of  Islington,  Strand, 
Stepney,  Poplar,  Bermondsey,  and  Camberwell,  which  had  an  aggregate 
population  in  1901  of  973,523,  the  total  number  relieved  on  January  1st, 
1888,  was  19,335  or  22*7  per  1,000  of  the  population  in  1881.  In  1896, 
the  number  had  risen  to  27,595,  or  29'3  per  1,000,  and  in  1906  it  had 
grown  to  38,613  or  39*7  per  1,000.  By  January  1st,  1908,  the  number 
had  fallen  slightly  and  the  rate  per  1,000  was  38  2.  In  the  remaining 
Unions  in  the  County  of  London  the  numbers  fell  between  1888  and 
1896,  and  rose  again  in  1906  and  in  1908  to  rather  more  than  the  number 
in  1888.  But  the  rate  per  1,000  fell  from  27*4  per  1,000  in  1888  to  231 
per  1,000  in  1896,  and,  though  it  has  risen  slightly  since  1896,  the  rate 
was  still  below  24  per  1,000  in  1908.  These  latter  Unions  comprise 
many  poor  districts,  including  the  whole  of  the  East  of  London  with 
the  exception  of  Poplar  and  Stepney.^ 

564.  The  increase  in  the  numbers  in  the  six  Unions  named  occurred 
in  both  indoor  and  outdoor  relief,  but  was  relatively  greater  in  outdoor 
relief.  In  the  other  Unions  there  was  a much  smaller  increase  in  the 
number  of  indoor  poor,  and  a considerable  decrease  in  the  number  of 
outdoor  poor.  Of  the  increase  of  17,817  between  1888  and  1908  in  the 
numbers  relieved  in  the  six  Unions,  10,790  were  classed  as  adults  not 
able-bodied,  2,729  as  able-bodied  adults,  and  4,298  as  children.^  An 
analysis  of  the  returns  for  July  1st,  preceding  the  above  dates,  pro- 
duces very  similar  results.  We  have  not  had  evidence  of  any  change 
for  the  worse  in  the  conditions  of  the  population  of  the  six  Unions 
sufficient  to  account  for  this  growth.  We  are  forced  to  the  conclusion 
that  a change  in  the  principles  on  which  relief  is  administered  has  been 
an  important  factor  in  bringing  it  about. 

565.  There  are  many  other  instances  in  which  a relaxation  of  adminis- 
trative caution  has  brought  about  a sudden  accession  of  pauperism,  but 
it  generally  happens  that  Guardians  have  not  desired  that  result,  and, 
when  they  have  realised  it,  have  endeavoured  to  check  the  evil.  Ber- 
mondsey is  a case  in  point.  There  was  there  a steady  rise  in  the 
number  of  paupers  from  4,274  in  1891  to  5,552  in  1896,  and  6,416  in 
1901,  while,  during  the  same  period,  the  outdoor  relief  increased  from 
£11,200  to  £23,000.^  In  1902  the  Board  appointed  a superintendent 
relieving  officer,  since  when  : — 

“ there  has  been  a gradual  decrease  in  outdoor  relief  due  principally  to  the  diligent 
inquiries  made  by  the  relieving  officers  into  the  applications  for  relief,  the  aid  of 
the  case-paper  system  and  the  more  efficient  administration.”  ® 

Owing  to  this  improvement  in  administration  the  number  of  outdoor 
paupers  diminished  from  3,959  on  January  1st,  1902,  to  2,810  on 
January  1st,  1906  ; while  the  cost  of  the  out-relief  diminished  from 
£23,677  in  1902  to  £17,208  in  1906." 


^ Statistical  Appendix,  Part  I.,  Table  xiv.  ^ Dyson,  20184.  ® 76*6?.,  20117.  * Ibid., 

Vol.  II.,  App.  ix.,  B.  and  C. 
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566.  The  following  statement  was  also  made  to  us  by  Miss  Baines,  a 
i^iember  of  the  Leeds  Board  of  Guardians  : — 

“ Indiscriminate  and  careless  giving  of  outdoor  relief,  e.g.,  one  ward  in  the  Leeds 
I Union  doubled  its  outdoor  relief  during  the  first  year  after  the  present  board  came 
in.  There  was  some  exceptional  distress,  but  not  anything  in  proportion  to  the 
increase  of  outdoor  relief.  The  same  ward  has  gradually  been  diminishing  its  out- 
relief  for  the  last  two  years,  although  worked  by  the  same  guardians — and  they 
themselves  have  acknowledged  that  the  policy  of  the  first  year  was  unwise.”  ^ 

567.  Strong  corroboration  of  the  view  that  pauperism  may  be  largely 
due  to  administration  is  to  be  found  in  instances  where  the  adoption  of 
a non-out-relief  policy  has  resulted  in  almost  abolishing  pauperism.  As 
an  instance  we  quote  the  following  account,  given  by  Mr.  Willink,  of 
pauperism  in  the  Bradfield  Union  : — 

“ The  pauperism  during  the  last  thirty-five  years  has  been  as  follows,  viz. 
(January  1st)  : — 


— 

1871.  ‘ 

1881. 

1891. 

190L 

1906. 

Indoor  - - - 

259 

151 

120 

107 

123 

Outdoor 

- 

- 

999 

202 

29 

18 

91 

Total  - 

- 

- 

1,258 

353 

149 

125 

214 

If  on  January  1st,  1906,  the  total  pauperism,  excluding  lunatics  and  vagrants,  of 
England  and  Wales,  had  been  in  the  same  ratio  to  population  as  Bradfield  on  that 
date,  it  would  have  stood  at  401,800  (or,  taking  the  Bradfield,  January  1st,  1901, 
basis  at  235,538)  instead  of  802,068,  its  actual  figure. 

The  remarkable  reform  thus  indicated  was  effected  gradually  without  interference 
with  existing  cases  (except  in  extreme  instances)  ; and  by  the  steady  and  consistent 
application  of  a clear  and  intelligible  principle,  i.c.,  the  strict  limitation  of  outdoor 
relief,  which  was  confined  to  temporary  cases  of  sickness  or  accident  and  to  widows 
during  the  first  month  only  of  their  widowhood.  The  administration  can  scarcely 
be  said  to  have  been  universally  popular — but  it  was  eventually  accepted.  The 
poor  shaped  their  lives  to  it  ; the  natural  resources,  of  all  kinds,  personal,  family, 
and  charitable  were  stimulated  ; good  friendly  societies  were  encouraged  ; the 
market  values  of  labour  were  left  undisturbed  ; and  for  years  there  was  little  or  no 
open  objection  to  the  system.  It  was  widely  known,  a constant  subject  of  inquiry 
at  home  and  abroad,  and  was  approved  by  Local  Government  Board  inspectors,  by 
other  practical  administrators,  and  by  business  men  of  all  classes.  If  it  met  with 
only  partial  imitation  locally  this  was  probably  because  of  the  usual  rarity  of  driving 
power  or  initiative.  Still  Reading  did,  and  Wallingford  and  Abingdon  to  some 
extent  do,  aim  at  reducing  outdoor  pauperism.  There  were  no  scandals,  and  no 
waves  of  indignation.  The  population  figures  show  that  no  exodus  can  be  said  to 
have  resulted,  as  has  sometimes  been  suggested.”  ^ 

568.  It  is  especially  to  be  noted  in  the  above  table  that,  so  long  as 
the  number  of  out-paupers  were  diminishing,  the  number  of  indoor 
paupers  diminished  also  : i.e.,  the  i^oor  were  not  driven  into  the  house. 
In  1900,  Mr.  Chaplin’s  Circular  appeared  ; in  April,  1901,  the  Bradfield 
Guardians  resolved  to  give  out-relief  on  the  lines  indicated  in  the 
Circular;  the  number  of  outdoor  paupers  rose,  and  simultaneously  the 
number  of  indoor  'paupers  rose  also.  The  interpretation  is  obvious. 
The  offer  of  relief  on  easy  terms  tempted  people  away  from  their  other 
resources  and  created  more  paupers  than  could  be  relieved  on  those 
terms.  Those  who  proved  to  be  ineligible  for  out-relief  were  then 
forced  to  have  recourse  to  the  workhouse. 

569.  It  has  been  adduced,  as  a proof  of  suffering  entailed  by  careful 
administration,  that  the  number  of  deaths  attributed  by  coroners  to 

^ Baines,  39540  (13c).  ^ Willink,  Vol.  YII.,  App.  ccxi. 
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starvation  is  higher  in  Whitechapel  than  in  Poplar.  We  do  not  consider 
that  the  argument  is  a valid  one.  The  deaths  from  starvation  reported 
from  Whitechapel  occur  amongst  a floating  population  of  the  lowest 
class,  attracted  to  that  Union  by  the  number  of  free  shelters  and  low 
class  lodging-houses,  and  unaffected  by  local  administration.  The  com- 
parison would  only  be  fair  if  it  could  be  shown  that  the  same  difficult 
conditions  prevailed  in  Poplar,  and  no  attempt  has  been  made  to  do  this. 

570.  We  do  not  maintain  that  a strict  administration  may  not  in 
individual  cases  cause  temporary  hardship.  As  it  is  easier  for  a man  to 
fall  into  dependence  than  to  raise  himself  out  of  it ; so,  in  the  same 
proportion,  it  is  easier  to  cause  than  to  cure  pauperism  by  administra- 
tion. But  the  suffering  caused  by  a lax  administration  is  far  more  wide- 
spread and  lasting  than  that  to  which  a stricter  discipline  gives  rise. 

571.  Historical  Summary,  Poor  Law  Commission,  1834-47. — Such, 
then,  are  the  causes  of  pauperism,  so  far  as  we  have  been  able  to  analyse 
them,  and  as  they  have  been  presented  to  us  in  the  course  of  our  inquiry. 

It  remains  only  to  summarise  our  narrative  with  a view  to  indicating 
what  has  been  the  relation  of  the  Poor  Law  to  them  in  the  past,  and 
what  we  hope  it  may  be  in  the  future. 

572.  It  would  not  be  true  to  say  that  hitherto  the  Poor  Law  has  been 
directed  only  towards  mitigating  the  symptoms  of  the  social  disease  of-~ 
pauperism.  As  we  have  already  noted,  the  Assistant-Commissioners  in 
1840  were  definitely  urged  to  avail  themselves  of  the  means  at  their 
disposal  to  investigate  the  causes  of  pauperism  with  a view  to  their 
removal.  From  time  to  time  also,  and  in  certain  branches  of  work,  the 
administration  has  struck  vigorously  at  causes,  with  conspicuously 
successful  results  in  the  mitigation  of  distress.  But  it  is  true  to  say 
that  local  administrators  have  often,  and  perhaps  for  the  greater  part, 
lost  sight  of  the  fact  that  pauperism  is  a morbid  and  not  a natural  con-^ 
dition ; with  the  result  that  there  have  been  expended,  in  maintaining 
an  army  of  paupers,  great  resources  of  time  and  money  which  might 
under  better  direction  have  reduced  pauperism  to  a minimum.  The 
changes  which  we  have  recommended  all  have  in  view  the  strengthen- 
ing of  the  spirit  of  hopeful  attack  upon  the  problem,  and  the  complete 
abandonment  of  the  attitude  of  acquiescence.  If  we  succeed  in  this 
object,  then  we  have  little  doubt  that,  with  the  greater  scientific  resources 
now  at  the  disposal  of  the  administrator,  and  with  the  widespread 
interest  now  aroused  in  social  problems,  a campaign  may  be  initiated 
against  pauperism  which  will  be  quite  as  effective  as,  and  perhaps  more 
lasting  in  its  results  than,  that  begun  in  1834. 

573.  We  said  at  the  beginning  of  this  Part  of  our  Report  that  the 
progress  of  the  Poor  Law  had  been  constantly  towards  a clearer  differen- 
tiation of  the  problem  and  a closer  adaptation  of  treatment  to  the  needs 
of  different  classes.  At  first,  the  strength  of  the  administrators  was 
necessarily  directed  towards  breaking  up  the  mass  of  able-bodied 
pauperism  which  was  eating  into  the  very  heart  of  the  people,  under  a 
corrupt  and  panic-stricken  administration.  It  was  inevitable  that  in 
this  task  opposition  ^should  be  encountered,  but  it  was  an  opposition  of 
noise  and  abuse  rather  than  of  weight,  and  no  real  obstacle  was  placed 
in  the  way  of  reform.  In  response  to  complaints  Committees  of  Inquiry 
were  appointed  ; but  the  result  was  to  show  that,  where  circumstances 
of  real  hardship  occurred,  the  Commissioners  were  willing  and  able  to 
relax  the  workhouse  test,  and  that  their  administration,  though  strict, 
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was  never  harsh.  By  the  fact  that  it  took  no  action  upon  the  Reports 
of  these  Committees,  Parliament  practically  endorsed  the  new  policy ; 
and  it  is  significant,  as  well  as  hopeful  for  the  future,  that  the  more 
careful  administration  of  1834  was  subsequent  upon  the  Reform  Bill  of 
1832,  just  as,  a generation  later,  the  more  careful  administration 
initiated  in  1870  was  subsequent  to  the  Reform  Bill  of  1867.  The 
greater  interest  shown  by  a more  democratic  constituency  in  Poor  Law 
problems  has  for  the  most  part  led  to  wiser  as  well  as  more  humane 
administration. 

574.  The  chief  difiiculty  in  initiating  a firmer  policy  is  always  the 
righteous  fear  of  intensifying  real  distress  instead  of  diminishing  a 
fictitious  pauperism.  In  support  of  this  view,  it  is  sometimes  urged 
that  the  reform  of  1834  owed  its  success  less  to  improved  administration 
than  to  the  fact  that  it  was  introduced  at  a peculiarly  fortunate  moment, 
when  the  development  of  railways  was  able  to  absorb  all  the  surplus 
labour  of  the  country.  No  doubt  the  development  of  railways  did  much 
to  ease  the  situation,  but  it  could  not  have  done  so  unless  the  reform  in 
the  Poor  Law  had  loosened  the  ties  which  bound  the  labourer  to  his 
parish,  and  brought  about  the  mobility  which  was  so  essential,  both  to 
his  own  welfare  and  to  the  economic  development  of  the  country. 
Moreover,  like  most  industrial  changes,  the  creation  of  the  railway 
“ navvy  ” brought  its  own  contributions  to  pauperism  with  it.  The 
Eighth  Annual  Report,  after  describing  the  type  of  migratory  labourer, 
says  of  the  railways  : — 

“ They  offer  an  almost  imperceptible  addition  of  employment  to  the  resident 
labourers,  which  employment  is  of  so  demoralising  a nature  it  would  be  better  were 
it  not  offered  at  all  ; they  bring  heavy  burdens  on  parishes  by  reason  of  the  acci- 
dents they  occasion  ; they  increase  bastardy  ; and  they  double,  if  not  treble,  the 
amount  of  crime.”  ^ 

575.  In  other  respects,  a study  of  the  condition  of  the  people  during 
the  first  decade  of  the  administration  of  the  Poor  Law  Commissioners 
shows  that  a more  diflScult  time  could  hardly  have  been  chosen  for  a 
reform  of  that  particular  nature.  Only  the  first  two  years  show  any 
signs  of  prosperity,  and  even  then  agriculture  was  much  depressed.  It 
was,  indeed,  under  conditions  unparalleled  in  recent  time  for  difficulty 
and  distress  that  the  new  administration  established  itself,  and  approved 
itself  to  the  country  as  wise  and  humane. 

576.  It  is  impossible  not  to  recognise  that  in  some  ways  the  situation 
in  1834  was  strikingly  similar  to  that  before  us  to-day.  We  have  the 
same  phenomenon  of  large  numbers  of  able-bodied  workers  apparently 
incapable  of  earning  a sufficient  livelihood,  and  demanding  to  be  main- 
tained at  the  public  expense ; and  we  have  the  same  result  in  a great 
congestion  of  labour  in  certain  places.  The  fact  that  the  maintenance 
provided  is  for  the  most  part  outside  the  Poor  Law,  complicates  the 
problem,  but  makes  no  essential  difference  in  its  nature. 

577.  After  1842,  industrial  conditions  improved,  and  it  was  in  a year 
of  comparative  prosperity,  1844,  that  the  opportunity  was  taken  to  issue 
the  General  Out-Relief  Prohibitory  Order.^  Pauperism,  which  had  been 
increasing  under  the  stress  of  bad  times,  was  checked  for  the  time  being; 
but  it  is  characteristic  of  this  earlier  period  that  Poor  Law  returns  are 
sensitive  to  every  change  in  industrial  and  commercial  prosperity,  and, 

^ Eighth  Annual  Report,  Poor  Law  Commissioners  389,  1842,  App.  B.,  p.  141. 
* Adrian,  194. 
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after  the  crisis  of  1847,  pauperism,  vagrancy,  and  expenditure  all  in- 
creased. It  was  in  this  year  that  the  duties  of  the  Poor  Law  Commis- 
sioners were  transferred  to  the  Poor  Law  Board.^ 

578.  The  importance  of  the  work  done  by  the  Commissioners  in  check- 
ing the  evils  of  bad  administration,  is  apt  to  overshadow  the  hardly  less 
important  work  which  they  initiated  in  combating  other  causes  of  pau- 
perism- From  the  first  they  recognised  that  sickness,  more  especially 
epidemic  sickness,  was  constantly  adding  its  victims  to  the  ranks  of  the 
dependent,  and  it  was  due  mainly  to  their  exertions  that  the  sanitary 
crusade  was  entered  upon  which  has  perhaps  done  more  than  any  one  .. 
movement  to  diminish  pauperism. 

579.  If,  on  the  other  hand,  their  attitude  towards  medical  relief  was 
that  of  restricting  it  as  far  as  possible  to  those  already  destitute,  the 
difference  is  easily  explicable.  Sanitary  measures  for  the  most  part  lie 
beyond  the  reach  of  the  individual,  and  are  a common  need  which  must 
be  provided  for  in  common ; while  medical  treatment  is  essentially  an 
individual  need,  and  is  for  the  most  part  easily  attainable  by  the  indivi- 
dual. Moreover,  they  saw  before  them  the  beginning  of  a provident 
medical  system,  and  thought  that  this  would  be  best  encouraged  by  a 
policy  of  merely  refraining  from  competition,  without  any  active  inter- 
vention to  promote  it. 

580.  From  the  very  first,  also,  great  stress  was  laid  by  the  Commis- 
sioners upon  the  necessity  of  improving  the  condition  of  the  children 
who  were  brought  up  by  the  Guardians.  They  found  that  neglect  of 
these  had  been  a constant  source  of  renewed  pauperism  from  generation 
to  generation,  and  they  took  steps  which  resulted  in  cutting  off  that 
source  altogether.  It  still  remains  to  complete  tjieir  work  in  this  direc- 
•tion  by  extending  it  to  those  receiving  out-relief. 

581.  Poor  Law  Board,  1847-70. — The  institution  of  the  Poor  Law 
Board  marks  a second  period.  With  reviving  prosperity  from  1849 
to  1853,  the  returns  of  pauperism  show  continuous  improvement,  and 
decrease  in  expenditure,  and  in  1852  the  second  of  the  great  out-relief — * 
Orders,  the  Regulation  Order,  was  issued.^  Then  came  the  Russian  war, 
and  expenditure  greatly  increased,  owing  to  the  almost  unprecedented 
severity  and  duration  of  the  winter,  general  depression,  high  taxation 
consequent  on  the  war,  and  cost  of  maintenance  of  wives  and  families 
of  men  in  the  services.  After  the  war,  and  up  to  the  early  sixties.  Poor 
Law  expenditure  continues  to  fall,  and  in  1859  the  Poor  Law  Board  take 
occasion  to  point  out  that  the  average  expenditure  from  1835  to  1859 
had  been  £5T  millions,  as  compared  with  £6*5  millions  from  1813  to 
1834,^  while  the  expenditure  per  head  of  the  estimated  population  had 
fallen  in  the  same  years  from  10s.  4d.  to  6s.  Jd.,  or  42  per  cent. 

582.  The  next  decade  was  an  eventful  one  for  the  history  of  Poor  Law 
administration.  In  the  first  place,  public  attention  was  called  to  the 
question  of  medical  relief  in  Poor  Law  institutions,  and  improvements 
were  initiated  which  have  culminated  in  what  is  practically  a change  of 
policy  in  this  department.  It  is  now  generally  recognised  that  the  first 
consideration  in  the  administration  of  Poor  Law  infirmaries  is  the  cure 
of  the  patients  where  this  is  possible,  and  their  adequate  nursing  and 
treatment  where  it  is  not.  From  one  point  of  view,  the  change -has  been 
a source  of  constantly  increasing  expense,  and  is  responsible  for  a large 

^ 10  & 11  Viet.,  c.  109.  ^ Adrian,  195.  ^ Thirteenth  Annual  Report,  Poor  Law  Board, 
1860-1,  p.  7. 
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share  of  the  growing  burden  of  Poor  Law  expenditure  in  recent  years. 
From  another  point  of  view,  it  must  have  resulted  in  a diminution  of 
pauperism  in  so  far  as  patients  have  been  more  speedily  and  in  more 
instances  restored  to  health ; but  it  is  not  possible  to  measure  to  what 
extent  this  is  the  case. 

583.  The  Local  Government  Board,  1871. — In  the  second  place,  Poor 
Law  administration  was  severely  tested  by  the  ordeal  of  the  great 
Cotton  Famine.  It  proved  capable,  when  working  during  the  latter 
phases  of  that  calamity  in  co-operation  with  voluntary  charity,  of 
meeting  the  most  acute  and  prolonged  industrial  crisis  which  has  ever 
been  known,  and  showed  a power  of  resource,  combined  with  firmness  in 
the  face  of  emergency,  with  which  it  is  not  often  credited.  But,  although 
the  distress  of  the  Cotton  Famine  had  subsided  by  1864,  Poor  Law  ex- 
penditure continued  to  increase,  and  the  inquiries  set  on  foot  by  the 
Central  Authority  showed  clearly  that  local  administration  was  mainly 
responsible.  A new  generation  had  grown  up  since  the  lax  administration 
in  the  days  before  1834  had  flooded  the  country  with  pauperism ; the  lesson 
had  been  forgotten,  and  the  need  was  now  felt  for  its  re-statement  and 
reinforcement.  The  Local  Government  Board  marked  its  accession  to 
office  by  a strenuous  campaign  in  favour  of  more  careful  administration, 
with  the  result  that,  notwithstanding  continuous  improvements  in  insti- 
tutional treatment,  there  was  a diminution  in  expenditure  between  1870 
and  1875  from  6s.  lljd.  per  head  of  population  to  (is.  8Jd.^  This  is  practi- 
cally the  last  time  there  is  any  diminution  in  the  burden  of  pauperism 
upon  the  ratepayer.  With  the  exception  of  a slight  check  in  the  years 
1885-6  to  1889-90,  there  is  a steady  rise  in  the  total  expenditure  in  years 
of  distress  and  of  prosperity  alike,  until  in  1906  the  expenditure  stands 

- at  8s.  2Jd.  per  head  of  population.^ 

584.  While  the  rise  in  expenditure  was  accompanied  by  a diminution 
in  pauperism  it  was  possible  to  regard  it  with  some  degree  of  acquiescence. 
It  is  worth  while  to  pay  highly  for  the  restoration  of  paupers  to  inde- 
pendence. But  there  are  indications  that  the  present  administration 

-has  reached  the  limits  of  its  remedial  powers,  and  needs  once  more  to  be 
re-inforced.  It  must,  we  are  convinced,  still  further  extend  its  policy 
both  of  cure  and  of  prevention,  and  it  is  in  this  sense  that  we  have  made 
our  recommendations.  More  especially,  it  must  extend  its  policy  of 
making  the  giving  of  relief  conditional  upon  the  recipient  accepting  a 
way  of  life  likely  to  restore  him  to  independence.  This  is  no  new  prin- 
ciple. It  was  the  leading  note  of  the  1834  administration,  and  has  been 
so  ever  since,  that  one  class — the  able-bodied — should  be  relieved  only 
under  certain  conditions.  It  is  now  necessary  to  apply  the  principle  to 
other  classes.  It  has  proved,  indeed,  impossible  to  push  a curative  policy 
any  further  in  its  absence ; sickness  cannot  be  cured,  either  in  institu- 
tions or  at  home,  unless  the  patient  will  accept  conditions  ; economic 
evils  cannot  be  combated  unless  those  who  suffer  from  them  will  con- 
form to  conditions  ; moral  weakness  cannot  be  strengthened  unless  the 
authorities  have  power  to  impose  conditions.  And  what  those  conditions 
are  to  be  must  become  manifest  through  a careful  and  progressive  study 
of  the  causes  of  pauperism. 


^ Sixth  Aiiiuial  Report,  Local  Government  Board  [Cd.  1865],  1877,  p.  xii.  - Thirty- 
sixth  Annual  Report,  Local  Government  Board  [Cd.  3665],  1907,  p.  407. 
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PART  V. 

MEDICAL  RELIEF. 


Chapter  1. 


DEVELOPMENT  OF  THE  SYSTEM  OF  MEDICAL  ASSISTANCE 

TO  THE  POOR. 


(a)  Introductory. 

1.  Paucity  of  Statutory  Enactments  as  to  Medical  Relief. — Of  the 
services  entrusted  to  the  Guardians,  it  is,  perhaps,  in  connection  with 
medical  relief  that  the  greatest  development  has  taken  place  since  1834, 
and  it  is  noteworthy  that  this  development  has  been  accompanied  by  a 
singular  paucity  of  legislative  reference  to  the  care  and  treatment  of  the 
sick  poor. 

2.  The  Poor  Law  Commissioners  seem  to  have  considered  medical 
relief  to  be  “ rather  the  outcome  of  practice  than  a creation  of  the  law.”  ^ 
The  Act  of  Elizabeth  provided  inter  alia  for  the  “necessary  relief”  of 
the  “impotent”^  who,  doubtless,  included  the  sick,  but  beyond  this  it 
contained  no  provision  for  a system  of  medical  relief,  and  subsequent 
Acts  of  Parliament  down  to  1834  are  all  equally  silent  on  the  subject.^ 

3.  Even  the  Act  of  1834^  itself  did  not  specifically  provide  for  such 
a system,  but  presumably  left  it  to  be  established  by  the  Commis- 
sioners under  their  general  powers  of  regulating  the  administration  of 
relief  throughout  England  and  Wales.  One  section  (54)  continued  the 
power  of  the  Justices  to  order  medical  relief  in  cases  of  sudden  and  dan- 
gerous illness,  but  obviously  this  was  to  meet  the  exceptional  rather 
than  the  ordinary  case  to  be  dealt  with  by  boards  of  guardians  in  their 
daily  administration  of  the  Poor  Laws. 

4.  The  same  may  be  said  of  the  Poor  Law  Amendment  Act  of  1848,^ 
Section  2 of  which  provided  for  medical  or  other  assistance  on  account 
of  “ accident,  bodily  casualty  or  sudden  illness.”  Another  Act,  the 
Poor  Law  Amendment  Act,  1851  ® (Section  4),  enabled  the  guardians  tc 
subscribe  to  “ any  public  hospital  or  infirmary  for  the  reception  of  sick, 
diseased,  disabled,  or  wounded  persons,  or  of  persons  suflfering  from  any 
permanent  or  natural  infirmity.”  But  here  again  we  have  provision 
not  for  a general  system  of  Poor  Law  medical  relief  but  for  something 
supplementary  to  it. 

5.  The  absence  of  reference  to  Poor  Law  medical  relief  in  the  early 
statutes  is  due  in  great  measure  to  the  reliance  placed  on  voluntary 
association  for  medical  relief.  The  hospitals  received  patients  from  the 
parish  at  fixed  charges,  and  patients  generally  were  charged  for  indoor 
treatment.®  There  was  also  a number  of  dispensaries  in  the  Metropolis 

^ Adrian,  231.  ^ The  Royal  Commission  of  1834  expressly  include  the  sick  among 

“ the  impotent.”  (Report,  p.  42.)  » 4 & 5 Will.  IV.,  Cap.  76.  " 11  & 12  Viet.,  Cap. 

110.  ® 14  & 15  Viet.,  Cap.  105.  ® Growth  of  medical  charities,  Charity  Organisation 

Review^  p.  245,  Vol,  IV.,  1898. 


PART  V. — Chapter  1. 


304  DEVELOPMENT  OF  THE  SYSTEM  OF  MEDICAL  ASSISTANCE  TO  THE  POOR. 

and  elsewhere.  London  was  practically  divided  into  voluntary  dispen- 
sary areas.  The  general  dispensary,  in  the  eighteenth  century  and  later, 
was  used  as  a centre  of  teaching.  The  physicians  and  surgeons  attended- 
daily:  “ To  give  advice  to  such  out-patients  as  came  properly  recom- 
mended,” and  they  “afterwards  visited  the  home  patients  at  the  places 
of  their  abode,  as  the  case  might  require.”  “ No  persons  were  deemed 
objects  of  the  charity,  but  such  as  were  really  necessitous,”  and  the 
numbers  treated  were  very  large.  This  movement  continued  till  about 
1850,  and  many  of  the  old  dispensaries  still  exist. ^ Thus  the  hospitals 
and  the  general  dispensaries  played  a part  in  the  general  administration 
of  medical  relief,  which  was  afterwards  reduced,  as  the  two  branches  of 
relief,  the  Poor  Law  relief  and  the  voluntary  relief,  became  more  and 
more  dissociated,  as  they  did  after  1834. 

6.  It  was  not  until  1867,  when  the  Metropolitan  Poor  Act  ^ established 
sick  asylums  and  dispensaries  in  London,  that  the  Legislature  directly 
provided  for  a system  of  medical  relief,  and  even  then  it  did  so  only  as 
regards  London.  In  the  following  year,  the  Poor  Law  Amendment  Act,^ 
applicable  to  the  whole  of  England  and  Wales,  empowered  the  Central 
Authority  inter  alia  to  order,  if  necessary,  the  provision  of  surgical  and 
medical  appliances  in  a workhouse  without  the  consent  of  the  Board  of 
Guardians  or  of  the  ratepayers.  Since  1868  there  have  been  no  enact- 
ments extending  the  provision  of  medical  relief  by  Poor  Law  authorities, 
and,  generally  speaking,  it  may  be  said  that  the  system  in  existence  is 
almost  entirely  based  upon  the  orders  of  the  Central  Authority. 

(i.)  Definition  of  Medical  Relief. 

7.  While,  however,  the  Legislature  has  been  so  largely  silent  on  the 
subject,  there  has,  in  practice,  been  a considerable  broadening  of ‘the 
conception  of  what  is  implied  in  “ medical  relief.”  At  first  the  term 
seems  to  have  been  limited  to  medical  attendance  ^ and  the  usual  bottle 
of  medicine  which  accompanied  a doctor’s  visit  at  that  time. 

8.  The  first  definition  of  medical  relief  is  to  be  found  in  the  General 
Medical  Order  of  1842,  which  was  embodied  in  the  General  Consolidated 
Order  of  1847.  In  the  latter  “ medical  relief”  means  “ relief  by  surgical 
as  well  as  by  medical  attendance”;  “medical  attendance”  includes 
“ surgical  attendance  ” ; and  “ medicines  ” comprise  “ all  medical  and 
surgical  appliances.”  ^ 

9.  From  time  to  time,  the  Central  Authority  appear  to  have  been 
called  on  to  interpret  these  definitions.  Thus,  it  was  decided  that 
“ bread  for  poultices  ” as  being  a “ household  article,”  and  “ cotton  wool 
and  calico  used  as  dressings  ” as  not  being  articles  which  “ a medical  man 
would  furnish  to  a private  patient,”  did  not  come  within  the  meaning  of 
the  words  “ medical  or  surgical  appliances.”  ® It  should  be  observed, 
however,  that  these  decisions  were  merely  interpretations  of  the  con- 
tracts between  the  Guardians  and  the  Medical  Ofiicers  who  had  to  supply 
the  articles  in  question  out  of  their  salaries;  the  decisions  did  not  affect 
the  duty  of  the  Guardians  to  supply  the  articles  as  part  of  the  “ main- 
tenance ” of  the  pauper.  At  the  same  time,  the  decisions  are  useful  as 

^ Cf.  Hints  designed  to  promote  Beneficence,  Temperance  and  Medical  Science. 
Lettson,  1801,  pp.  206,  211,  Vol.  III.,  and  Dr.  Calvert’s  Report,  App.  C.  ; Report  of 
Royal  Commission  on  the  Poor  Laws,  1834.  ^ 30  & 31  Viet.,  Cap.  6.  ^ 31  & 32  Yict., 

Cap.  122,  Sec.  8.  This  varied  in  different  districts  according  as  the  medical  officer 
possessed  a degree  in  medicine,  or  in  surgery,  or  in  both.  ® Article  227,  G.C.O.,  1847. 

® Official  Circular  102  : 119. 
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indicating  the  scope  of  “medical  relief”  as  defined  by  the  orders  of  the 
Central  Authority  and  as  understood  by  the  local  authorities  adminis- 
tering the  Poor  Laws. 

10.  In  1885,  the  Medical  Relief  Disqualification  Removal  Act  ^ im- 
ported a much  wider  meaning  into  the  expression  “ medical  relief.” 
Section  4 defines  “medical  or  surgical  assistance”  as  including  “all 
medical  and  surgical  attendance  and  all  matters  and  things  supplied  hy 
or  on  the  recommendation  of  the  medical  officer’'  That  definition  in- 
cludes not  only  medical  attendance  and  medicines,  but,  in  the  case  of  infir- 
mary relief,  it  has  been  held  to  include  food,  lodging,  nursing  and  all  the 
other  concomitants  of  treatment  of  the  sick  on  a scale  equal  in  many 
respects  to  the  best  equipped  general  hospitals  in  the  country.^ 

(ii.)  Persons  entitled  to  Medical  Relief. 

11.  Prior  to  1884,  the  Overseers,  “ acting  upon  mere  assumptions  or 
conjectures  as  to  the  intention  of  the  law,”^  had  not  infrequently  pro- 
vided medical  relief  for  the  “ sick  poor  ” of  the  parish,  and  in  the  highly 
pauperised  districts  medical  assistance  was  therefore  given  at  the  expense 
of  the  rates  to  practically  “ the  whole  mass  of  the  labouring  population.”  ^ 
This  practice  was  put  a stop  to  by  the  Poor  Law  Commissioners  who 
pointed  out  that,  “ as  the  poor  rates  are  by  law  confined  to  the  relief  of 
absolute  destitution,”  ® medical  relief  should  be  provided  only  for 
such  persons  “ as  could  properly  be  deemed  paupers.”  In  this  they 
effected  a wide  change  in  the  administration  of  medical  relief.  Generally 
speaking,  it  may  be  said  that  medical  relief  was  thereafter  administered 
to  the  same  classes  as  received  ordinary  relief,  i.e.,  it  was  confined  to 
cases  of  “ actual  necessity  or  destitution  ” and  was  supplied  under  con- 
ditions which  had  as  their  ulterior  object  the  dispauperisation  of  the 
labouring  classes.®  The  opinion  of  the  Select  Committee  of  1838  “ that 
medical  relief  may  with  great  propriety  be  given  more  extensively  than 
any  other  kind  of  parochial  assistance,”  does  not  appear  to  have  been 
received  with  much  favour  by  the  Poor  Law  Commissioners,  for  we  find 
them  in  1840  unhesitatingly  avowing  the  objects  of  their  system  of 
medical  relief  to  be  as  follows  : — 

“ To  provide  medical  aid  for  all  persons  who  are  really  destitute,  and  to  prevent 
medical  relief  from  generating  or  encouraging  pauperism  ; and  with  this  view  to 
withdraw  from  the  labouring  classes,  the  administrators  of  relief,  and  the  medical 


^ 48  & 49  Viet.,  Cap.  46.  ^ Cf.  Adrian,  114  ; Davy,  2033  ; Lockwood,  4140  ; Bagenah 
6962.  Vide  also  the  Old-Age  Pensions  Act,  1908,  which  provides  that  “ medical  or  surgical 
assistance  (including  food  or  comforts)  supplied  by  or  on  the  recommendation  of  a 
medical  officer  ” ; or  “ any  relief  given  to  any  person  by  means  of  the  maintenance  of 
any  dependant  of  that  person  in  any  . . . infirmary  or  hospital  ” shall  not  be  considered 
as  poor  relief.  (Section  3 (1)  (a)  (i)  and  (ii).)  ^Instructional  letter  addressed  to 
various  Boards  of  Guardians  on  their  formation.  Third  Annual  Report,  Poor  Law  Com- 
missioners, 1837,  p.  49.  ^ “It  is,”  writes  Dr.  Rumsey,  “no  exaggeration  to  say  that, 

before  the  Act  of  1834,  throughout  four-fifths  of  England,  the  majority  of  the  inhabi- 
tants of  those  parishes  which  had  not  the  advantage  of  charitable  infirmaries  or  dispen- 
saries were  attended  under  the  parish  medical  contract.” — Essays  on  State  Medicine,  by 
H.  W.  Rumsey,  1856,  p. 

® It  is  admitted  that  if  the  sick  were  contemplated  at  all  under  the  Act  of  Queen 
Eliz.,  they  were  included  among  the  “ impotent.”  The  Royal  Commission  of  1834  do 
not  argue  that  they  were  so  included,  but  insert  the  word  “ sick  ” in  a short  argument 
on  outdoor  relief  to  the  impotent.  If  “ medical  relief  ” came  under  this  clause,  it  was 
for  the  necessary  relief  of  the  poor  who  were  not  able  to  work,  ® Second  Annual 
Report,  Poor  Law  Commissioners,  1836,  pp,  20  and  45  ; Third  Annual  Report,  1837,  p. 
49.  7 Report  from  Select  Committee  on  the  Poor  Law  Amendment  Act  (1838)  p.  25. 
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officers,  all  motives  for  applying  for  or  administering  medical  relief,  unless  where 
the  circumstances  render  it  absolutely  necessary,”  ^ 

In  this  statement  of  policy  the  Commissioners  appear  to  have  had  in 
view  only  the  system  of  outdoor  medical  relief.  Medical  relief  in  the 
workhouse  was  still,  and  for  long  afterwards,  a part  of  the  ordinary 
“ workhouse  system,”  administered  under  conditions  sufficiently  deterrent 
to  prevent  the  encouragement  of  pauperism. 

12.  But  while  the  endeavour  of  the  Commissioners  was  to  restrict 
medical  relief  as  far  as  possible,  they  had,  even  previous  to  1840,  been 
obliged  to  admit  exceptions  to  their  general  policy.  Thus,  in  1837,  they 
stated  that  the  test  of  “ absolute  destitution  ” could  not  be  applied  to 
“ cases  of  sudden  and  dangerous  illness  or  accident.”  ^ Again,  in  1840, 
the  Commissioners  decided  that  a sick  member  of  a friendly  society 
(who  obviously  is  not  destitute  in  the  full  meaning  of  the  term)  might 
be  supplied  with  medical  relief  by  the  Guardians  if,  in  respect  of  his 
friendly  society  membership,  he  had  not  the  right  to  medical  relief  and 
medicines.^ 

13.  In  practice,  therefore,  as  we  shall  hereafter  show,  “ destitution  ” 
as  applied  to  medical  relief  has  gradually  come  to  mean  no  more  than 
this,  viz.  : — inability  to  provide  whatever  medical  treatment  is  necessary. 
As  Dr.  Downes  has  remarked  to  us  : — 

“ The  Poor  Law,  therefore,  has  been  obliged  to  provide  for  the  sick  on  a scale 
continually  advancing  with  the  standard  of  care  of  the  sick,  and  as,  with  medical 
progress,  this  provision  becomes  more  complete,  the  more  unequal,  in  the  absence 
of  effective  organisation,  is  the  condition  of  the  man  who  tries  to  provide  it  for 
himself,” 

The  development  of  operative  surgery  has  enormously  widened  the 
range  of  what  may  be  regarded  as  being  “ absolutely  necessary  ” for  the 
cure  of  a patient.  A man  in  fair  circumstances  may  find  himself  called 
upon  to  undergo  an  operation,  the  cost  of  which  is  beyond  his  means  to 
defray.  If,  therefore,  he  is  unable  to  gain  admission  to  a general  hospital 
he  may  apparently  get  the  benefit  of  the  operation  in  the  form  of 
medical  relief,  subject  to  the  power  of  the  guardians  to  recover  from 
him  part  or  all  of  the  cost.  The  progress  in  medical  science,  and  the 
growth  of  public  opinion,  have,  therefore,  imported  into  the  expressions 
“ actual  necessity  ” and  “ absolutely  necessary,”  a meaning  which  was 
unknown  to  the  Commissioners  of  1834.  This  applies  more  particularly 
to  the  indoor  branch  of  medical  relief. 

(b)  Poor  Law  Indoor  Medical  Relief. 

14.  The  Report  of  1834  contains  no  specific  recommendation  on  the 

subject  of  medical  relief  in  workhouses.  At  first  sight  this  omission 
seems  somewhat  remarkable,  because,  from  the  Commissioners’  graphic 
description  of  the  deplorable  state  of  the  workhouses  in  the  small 
pauperised  parishes,  it  is  clear  that  the  condition  of  the  sick  therein 
must  have  left  much  to  be  desired.  The  sick  were  housed  with  prosti- 
tutes, ex-gaolbirds,  tramps,  and  other  characters  of  the  worst  descrip- 
tion, and  their  sufferings  were  not  infrequently  aggravated  by  “ the 
incessant  ravings  of  some  neglected  lunatic.”  ® “ In  such  receptacles,” 

said  the  Royal  Commissioners,  “ the  sick  poor  are  often  immured.”  The 

^Report  on  the  Continuance  of  the  Poor  Law  Commissioners,  1840,  p.  45.  ^Instruc- 
tional Letter  to  Boards  of  Guardians,  dated  31st  January,  1837.  Third  Report,  Poor 
Law  Commissioners,  1837,  pp.  49-50.  ^ Minute  dated  27th  March,  1840  ; Sixth  Report 

Poor  Law  Commissioners,  1840,  App.  A.  p.  55.  ^Downes,  22925.  ’Report  of 
Royal  Commission  of  1832  Report,  p.  303. 
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explanation  of  the  apparent  omission  is  perhaps  to  be  found  in  the  fact 
that  the  Commissioners  proposed  to  set  up  a system  of  “ well-regulated 
workhouses”  with  improved  classihcation  of  the  inmates,  in  the  benefits 
of  which  the  sick  would  be  sure  to  participate.^  On  the  other  hand, 
we  must  point  out  that  the  report  did  not  specify  the  sick  among  the 
classes  for  whom  it  was  deemed  necessary  to  provide  separate  accommo- 
dation. There  is,  however,  specific  mention  of  sick  wards  in  the  work- 
house  rules  published  in  the  first  Report  of  the  Poor  Law  Commissioners,^ 
and,  in  their  model  plans  for  some  of  the  larger  workhouses,  the  mid- 
wifery cases  were  accommodated  separately.  Two  classes  of  lying-in 
wards,  “ first  ” and  “ second  ” class,®  were  provided,  thus  anticipating 
apparently  what  has  often  been  urged,  viz.,  the  separation  of  the  more 
respectable  from  the  vicious. 

15.  For  thirty  years  subsequent  to  1834,  attention  was  chiefly  directed 
to  the  question  of  outdoor  medical  relief,  and  little  progress  was  made 
in  the  arrangements  for  the  treatment  of  the  sick  in  workhouses.  In- 
deed, although  a relieving  officer  was  empowered  to  send  an  outdoor 
pauper  to  the  workhouse  for  treatment,  it  seems  clear  that  the  sick 
wards  “were  originally  provided  for  the  cases  of  paupers  in  the  Work- 
house  who  might  be  attacked  by  illness,”  ^ and  that,  even  as  regards 
such  cases,  the  equipment  was  not  always  sufficient  for  their  treatment. 
For  example,  in  1842,  we  find  the  Commissioners  discouraging  the  per- 
formance of  important  surgical  operations  in  Workhouses.,  and  recom- 
mending that  cases  which  require  surgical  treatment,  or  which  have 
“long  been  the  subject  of  medical  treatment  in  the  workhouse,”  should, 
if,  possible,  be  removed  to  an  infirmary  or  hospital  where  they  would 
enjoy  “the  practised  skill  and  combined  judgment  of  the  medical  men 
usually  connected  with  such  establishments.”  ^ 

16.  From  time  to  time  Select  Committees  ® enquired  into  the  subject 
of  medical  relief,  and  evidence  was  occasionally  submitted  showing  ill- 
treatment  of  patients  in  the  sick  wards  of  the  workhouse.  The  cases 
had,  it  appears,  usually  been  investigated  by  the  Poor  Law  Commis- 
sioners, and  the  delinquent  officials  dismissed  or  reprimanded  prior  to 
the  cases  being  brought  under  the  notice  of  the  Committees.  The  Com- 
mittees may  also  have  regarded  them  as  isolated  instances  rather  than 
as  typical  of  the  prevailing  conditions.  But,  at  all  events,  their  reports 
contain  no  recommendation  for  the  improvement  of  the  lot  of  the  sick 
pauper  in  the  workhouse.  The  Select.  Committee  of  1864,  after  an 
inquiry  extending  over  three  or  four  sessions  of  Parliament,  reported  that 
“ the  poor  were  never  so  promptly  attended  to,  or  so  effectually  relieved 
during  sickness,  as  they  are  at  the  present  time,”  and  that  there  were 
“ no  sufficient  grounds  for  materially  interfering  with  the  present  system 
of  medical  relief  ” which  “ appears  to  be  administered  with  general 
advantage.”"^  The  tone  of  the  Committee’s  Report,  it  will  be  observed, 
is  extremely  reassuring,  and,  in  the  light  of  the  events  which  were  so 

^Report  of  Royal  Commission  of  1832  Report,  p.  306.  ^ First  Report  of 

Poor  Law  Commissioners,  1835,  p.  59.  ^ Ibid.y  App.  A.,  No.  10.  ^Twentieth 

Annual  Report,  Poor  Law  Board,  1867-8,  p.  28.  ^Explanatory  Circular  accom- 
panying General  Medical  Order,  1842,  Vide  App.  to  EightL  Annual  Report,  Poor  Law 
Commissioners,  1842,  p.  82.  ® Select  Committees  on  Medical  Relief,  1844  and  1854, 

and  Select  Committee  on  Poor  Relief,  1864.  ^ Report  of  Select  Committee  on  Poor 

Relief,  1864,  p.  16.  The  only  recommendation  for  the  improvement  of  medical  relief 
made  by  the  Committee  was  that  certain  expensive  medicines  should  be  provided  at  the 
expense  of  the  guardians  instead  of  by  the  medical  officer  out  of  his  salary. 
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soon  to  follow,  is  significant  of  the  general  ignorance  or  indifference  as 
to  the  condition  of  the  sick  poor  in  workhouses,  which  had  generally 
prevailed  up  to  this  time. 

17.  The  Report  is  dated  May  31st,  1864 ; in  the  beginning  of  1865, 
however,  the  circumstances  attending  the  deaths  of  two  paupers  in 
London  workhouses  led  to  official  inquiries  into  the  treatment  which 
they  had  received  during  their  illness.  “ These  inquiries  disclosed 
serious  defects  in  the  state  and  management  of  the  sick  wards,  and  the 
publicity  given  to  them  led  to  further  complaints,  and  attracted  general 
notice.”  ^ The  matter  was  taken  up  and  investigated  by  the  Lancet ; 
and  deputations  were  sent  to  the  Poor  Law  Board,  who  finally  ordered 
“ a full  and  searching  inquiry  into  the  state  of  the  infirmaries  and  sick 
wards  of  every  workhouse  ” in  the  Metropolis.^ 

18.  Mr.  Farnall’s  Report  on  the  Metropolitan  Workhouses^  showed 
that  the  sick  wards  were  badly  constructed,  imperfectly  ventilated,  and 
frequently  insanitary  ; that  the  beds  were  insufficient,  and,  being  filled 
with  flock,  were  generally  in  a lumpy  condition  ; that  the  eating  and 
drinking  vessels  were  in  many  instances  unclean  ; that  there  was  a 
deficiency  of  easy  chairs,  bed  rests,  wash-hand  basins,  and  even  of  combs, 
brushes  and  towels  ; that,  generally  speaking,  the  food  for  the  patients 
was  cooked  (often  badly)  by  paupers,  and  was  frequently  served  nearly 
cold  ; that,  although  the  medical  officers  did  their  duty  to  the  best  of 
their  ability,  the  attendance  given  and  the  salaries  paid  were  inadequate 
to  the  needs  of  the  sick ; and  that  the  patients,  frequently  during  the 
day  and  almost  entirely  during  the  night,  were  nursed  by  paupers,  many 
of  whom  could  neither  read  nor  write,  whose  love  of  drink  often  drove 
them  to  rob  the  sick  of  the  stimulants  which  they  should  have  given 
them,  and  whose  treatment  of  the  poor  was,  generally  speaking,  charac- 
terised neither  by  judgment  nor  by  gentleness. 

(i)  Establishment  of  Separate  Infirmaries. 

19.  The  immediate  effect  of  these  revelations  was  the  passing  of  the 
Metropolitan  Poor  Act,  1867,  which  has  been  described  by  Dr.  Downes 
as  “ the  starting  point  of  the  modern  development  of  Poor  Law  medical 
relief.”  ^ Under  the  Act,  which  applied  to  London  only,  the  whole  of 
the  unions  and  parishes  in  the  Metropolis  were  formed  by  an  Order  ^ of 
the  Poor  Law  Board  into  one  district,  called  the  Metropolitan  Asylums 
District,  for  the  treatment  of  insane,  fever,  and  small-pox  cases,®  which 
had  hitherto  been  generally  dealt  with  in  the  workhouse.’^ 

20.  A number  of  the  Metropolitan  unions  and  parishes  were  also 
grouped  together  and  formed  into  sick  asylum  districts  with  a view  to 
providing  separate  infirmaries  for  the  non-infectious  sick.  Almost 
within  a year  of  the  passing  of  the  Act,  the  Board  were  able  to  report 

^Nineteenth  Annual  Report  of  Poor  Law  Board,  186G-7,  pp.  15-16.  Ibid. 

H.  C.  387,  1866.  Downes,  22989.  ^ Metropolitan  Asylum  District  Order, 

dated  15th  May,  1867.  ® By  an  Order  issued  in  1897  the  Managers  have  also  to  pro- 

vide for  certain  classes  of  children  suffering  from  various  contagious  diseases,  more 
particularly  ophthalmia  or  ringworm  ; for  convalescent  and  mentally  or  physically 
defective  children  ; and  for  children  remanded  by  a IMagistrate  under  the  Industrial 
Schools  Act.  A recent  Order  (dated  11th  September,  1908)  enables  the  Managers  to 
provide  hospital  accommodation  for  sick  poor  children  generally.  Since  1876  the 
Managers  have  also  trained  boys  for  the  sea  service.  ' On  several  occasions  the  Board 
pointed  out  the  need  for  separate  accommodation  for  infectious  cases.  In  1869-70  they 
remark  that  “ the  absence  of  such  accommodation  has  in  many  cases  led  to  deplorable 
results.”  (Twenty-second  Annual  Report,  Poor  Law  Board,  1869-70,  p.  xxxiv.) 
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that  six  sick  asylum  districts  had  been  formed,  and  that  seventeen 
unions  had  been  asked  to  “ provide  infirmaries  on  sites  detached  from 
the  workhouse.” 

21.  But  the  erection  of  separate  infirmaries  to  supply  the  needs  of 
the  Metropolis,  each  estimated  to  cost  from  £45,000  to  £50,000  involved 
an  enormous  capital  expenditure,  and  the  Board,  in  1868-9,  considered 
it  expedient  to  modify  their  policy  to  a slight  extent.  They  found, 
after  inquiry,  that,  by  appropriating  existing  workhouses  to  separate 
classes  of  inmates,  they  could,  without  involving  “ so  serious  an  outlay,” 
provide  the  requisite  accommodation  for  the  sick  poor.^  The  sick  asylum 
districts  were  thereupon  reduced  from  six  to  two,  at  which  number  they 
still  continue.  This  slight  change  of  policy  does  not  appear,  however, 
to  have  been  accompanied  by  any  re-action  on  the  part  of  either  the 
Central  or  the  Local  Authorities  in  favour  of  abandoning  the  principle 
of  separate  infirmary  treatment  for  the  indoor  sick.  On  the  contrary, 
for  many  years  subsequent  to  1867,  the  reports  of  the  Central  Authority 
present  an  annual  chronicle  of  steady  progress  ; and  in  1883-4  they  were 
able  to  announce  that  the  provision  of  hospital  accommodation  for  the 
sick  poor  of  the  Metropolis,  authorised  by  the  legislation  of  1867,  was 
“ nearly  complete.”  ^ 

22.  It  may  be  convenient  to  pause  here  for  a moment  to  consider  the 
nature  of  the  infirmaries  that  were  thus  being  provided.  Though  Poor 
Law  establishments,  they  were  quite  separate  from  the  workhouse. 
The  cubic  space  per  inmate,  following  upon  the  recommendations  of  the 
Committee  of  1867,^  was  on  a greatly  improved  standard.  Instead  of 
discouraging  operations,  it  was  impressed  on  the  guardians  that  the 
infirmaries  should  be  supplied  with  “ all  reasonable  and  proper  appli- 
ances for  the  treatment  of  diseases  of  every  kind,”  and  that  everything 
should  be  provided  which  might  “ tend  to  promote  a cure  or  alleviate 
suffering.”^  Circulars^  were  issued  containing  “ points  to  be  attended 
to”  in  the  construction  of  workhouses,  and  making  suggestions  as  to 
fittings  and  medical  appliances.  The  fittings  of  the  sick  wards  were  to 
be  such  as  were  “ usually  provided  in  the  wards  of  general  hospitals.”  ^ 
In  addition  to  these  improvements  in  the  structure  and  equipment  of 
the  infirmaries,  various  measures  were  taken  to  improve  their  internal 
administration.  The  infirmaries  were  under  separate  administration, 
that  is,  they  were  placed  under  a resident  medical  superintendent  with 
a resident  doctor,  or  doctors,  to  assist  him.  The  nursing  staff  was  greatly 
augmented.  To  insure  that  a higher  standard  of  administration  was 
maintained,  the  visiting  committees  were  exhorted  to  perform  their 
duties  strictly  and  punctually,'^  and  the  workhouses  and  infirmaries  were 
inspected  by  the  medical  inspectors  of  the  Central  Authority,  two 
inspectors  having  been  appointed,  one  for  the  Metropolis  and  one  for 
the  provinces. 

23.  Concurrently  with  the  erection  of  the  new  infirmaries  in  London, 
the  Central  Authority,  acting  presumably  under  their  general  powers 
which  had  been  reinforced  in  1866®  and  again  in  1868,®  carried  out  an 

^ Twenty-first  Report,  Poor  Law  Board,  1868-9,  p.  16.  ^ Thirteenth  Annual  Report 

of  Local  Government  Board,  1883-4,  p.  xxxi.  ® Report  of  Committee  on  Cubic 
Space  of  Metropolitan  Workhouses,  1867.  [H.C.  3786-1867.]  ^ Twentieth  Annual 

Report,  Poor  Law  Board,  1867-8,  p.  28.  “ Circulars  dated  13th  and  15th  June,  1868, 

vide  Twenty-first  Annual  Report,  Poor  Law  Board,  p.  44  and  47.  ® Ibid.^  p.  46. 

' Circular  dated  6th  July,  1868,  vide  Twenty-first  Annual  Report,  Poor  Law  Board, 
1868-9,  p.  51.  « 29  & 30  Yict.,  Cap.  113,  Sec.  8.  ^ 31  & 32  Viet.,  Cap.  122,  Sec.  8. 
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active  campaign  of  reform  in  the  provinces.  The  enquiry  into  the 
London  workhouses  was  extended  to  provincial  workhouses,  and  the 
reports  of  the  inspectors  showed  that,  while  the  great  majority  of  the 
workhouses  provided  adequately  for  the  due  relief  of  the  classes  of 
inmates  for  whom  they  were  intended  : “ In  some  instances,  and  parti- 
cularly in  parts  of  the  manufacturing  district,  defects  and  abuses  of  a 
serious  kind  . . . existed.”^  Following  upon  these  reports,  the  Central 
Authority  took  measures  to  induce  Boards  of  Guardians  to  improve 
their  workhouses,  these  improvements  to  include  the  supply  of  proper 
accommodation  for  the  sick  and  infirm.  Where  the  Guardians  refused 
or  neglected  to  improve  workhouses  which  were  inadequate  or  unfit, 
orders  were  issued  by  the  Central  Authority  directing  the  closing  of 
the  buildings  after  a certain  day.  Recalcitrant  unions  were  even 
threatened  with  dissolution.^ 

24.  The  effect  of  this  campaign  was  to  give  a great  stimulus  to  the 
immediate  improvement  of  workhouse  accommodation.  Indeed,  the 
extreme  parsimony  displayed  by  Boards  of  Guardians  of  the  older 
school  had  given  way  to  extravagance.  There  was  now  a danger  that 
the  infirmaries  would  be  regarded  as  “ State  hospitals  into  which  all  the 
sick  poor  of  the  country  might  be  received  for  medical  treatment  and 
care.”  ^ In  many  cases  the  Board  were  compelled  “ to  intervene  in  order 
to  check  the  outlay  which  the  Guardians  would  be  willing  to  incur  in 
the  more  ornamental  part  of  the  various  structures,”  which  they  pro- 
posed to  erect,  and  mention  is  made  of  a greenhouse  for  the  supply  of 
flowers  to  “ one  of  the  best  infirmaries  in  the  Kingdom  ” which  had 
been  erected  by  a Lancashire  union. ^ 

25.  The  progress  thus  initiated  haS'  continued.  A number  of  the  large 
provincial  unions  have  provided  infirmaries  under  management  distinct 
from  that  of  the  workhouse,  and  in  these  the  provision  made  for  the 
indoor  sick  has  been  brought  up  to  practically  the  same  level  as  that 
obtaining  in  the  Metropolis.  In  many  other  unions — rural  as  well  as 
urban — the  workhouse  sick  wards  have  been  correspondingly  improved. 

(ii.)  Trained  Nursing  in  W orkhouses  and  Workhouse  Infirmaries, 

26.  As  exemplifying  the  improvement  in  the  outdoor  treatment  of 
the  sick,  it  will  be  convenient  to.  outline  briefly  the  great  development 
that  has  taken  place  in  regard  to  trained  nursing.  Under  the  General 
Consolidated  Order  of  1847  the  only  qualification  prescribed  for  the 
paid  nurse  in  a workhouse  was  that  she  should  be  able  “ to  read  written 
directions  upon  medicines.”®  For  the  rest,  prior  to  1865  the  indoor 
poor  were  chiefly  nursed  by  paupers  who,  as  indicated  above,  were  often 
illiterate,  drunken,  and  altogether  unsuited  for  such  work.  Immediately 
following  upon  the  disclosures  of  that  year  the  Board  issued  a circular  ® 
which  had  for  its  object  the  promotion  of  “ a better  system  of  nursing 
in  the  hospitals  and  sick  wards  throughout  the  country.”  The  Board 
pointed  out  to  the  Guardians  the  expediency  of  providing  a sufficient 
number  of  competent  paid  nurses,  and  recommended  the  discontinuance, 
as  far  as  possible,  of  the  practice  of  employing  pauper  inmates  as 
assistant  nurses. 

^ Twentieth  Annual  Report,  Poor  Law  Board,  1867-8,  p.  27.  ^ Twenty-second 

Annual  Report,  Poor  Law  Board,  1869-70,  p.  xxxv.  ^ Twentieth  Annual  Report, 
Poor  Law  Board,  1867-8,  p.  28.  Twenty-second  Annual  Report  of  Poor  Law  Board, 
1868-9,  p.  XV.  ® Art.  165  Gen.  Consd.  Order,  1847.  ® Circular  dated  5th  May,  1865, 

vide  Eighteenth  Annual  Report,  Poor  Law  Board,  1865-6,  p.  24. 
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Visiting  Committees  throughout  England  and  Wales  were,  in  1869, 
reminded  that  night-nursing  should  be  provided  in  the  sick  wards  of 
the  larger  workhouses.  Meanwhile,  in  London,  definite  action  had 
been  taken  under  the  Metropolitan  Poor  Act.  In  each  of  the  separate 
infirmaries  the  nursing  was  now  altogether  performed  by  paid  nurses, 
and  in  the  sick  asylums  a beginning  was  made  with  the  training  of 
probationer  nurses.  In  1874-5  we  find  the  Board  expressing  the  hope 
“ that  ultimately  the  system  will  extend  so  that  each  of  the  separate 
infirmaries  now  rising  in  the  Metropolis  may  be  able  to  train  and  supply 
its  own  nurses  as  they  may  be  required.”  ^ 

27.  By  1878-9  the  Board  were  able  to  report  that  “in  all  the  sick 
asylums  and  separate  infirmaries  ” the  system  of  employing  pauper 
inmates  as  nurses  had  been  “ entirely  superseded  by  the  employment 
of  paid  nurses,”  ^ and  in  1891-2  further  progress — more  especially  in  the 
Metropolis  and  some  of  the  larger  provincial  towns — was  again  reported 
“ both  as  regards  the  number  of  nurses  employed  and  their  qualifica- 
tions for  the  office.”^ 

28.  But  public  opinion  as  to  the  standard  of  care  of  the  sick  advanced 
rapidly,  and,  in  1895,  the  Local  Government  Board  found  it  necessary 
to  urge  Guardians  generally  to  improve  their  nursing  arrangements 
where  these  fell  short  of  modern  requirements.  A Circular  was  issued 
to  Boards  of  Guardians  enclosing  a Memorandum  by  the  Board’s  medical 
inspector.  Dr.  Downes,  on  the  subject  of  the  employment  of  paupers  as 
nurses,  which  set  out  the  reasons  for  discontinuing  such  a practice.^ 
In  1897  the  Local  Government  Board  took  the  further  step  of  issuing 
an  Order  prohibiting  such  employment.®  No  pauper  inmate  of  a work- 
house  may  now  be  employed  “ to  perform  the  duties  of  a nurse  in  the 
sick  or  lying-in  wards  of  the  workhouse,”  ® and  no  pauper  inmate  may 
be  employed  “ as  an  attendant  in  the  sick  or  lying-in  wards  of  the 
workhouse,  or  upon  any  pauper  in  the  workhouse  who  requires  nursing, 
unless  such  inmate  shall  be  approved  by  the  medical  ofiicer  of  the 
workhouse  for  the  purpose,  or  shall  act  under  the  immediate  supervision 
of  a paid  officer  of  the  guardians.”"^  With  regard  to  the  construction 
of  the  Order,  the  Local  Government  Board  have  skated  that  they 
consider  that  a pauper  assistant  may  be  employed  in  keeping  the 
wards  clean  and  in  good  order,  in  moving  patients,  in  helping  the  nurse 
in  changing  wet  and  dirty  cases,  and  in  assisting  in  the  distribution  of 
food  at  meal  times,  but  not  in  the  actual  feeding  of  the  patients.  The 
Order  prescribed  that  nurses  and  assistant  nurses  should  have  “prac- 
tical experience  in  nursing.”®  It  required,  in  every  workhouse  having  a 
nursing  staff*  of  three  or  more  persons,  the  appointment  of  a super- 
intendent nurse  with  a qualification  of  at  least  three  years’  training 
in  a recognised  school.^  It  also  provided  for  the  employment  of  a 
temporary  nurse  in  the  case  of  an  emergency.^®  “ The  result  of  the 
issue  of  that  Order,”  says  Sir  Hugh  Owen,  “ has  been  to  effect  one 
of  the  most  marked  revolutions  in  Poor  Law  administration  in  the  last 
quarter  of  a century.” 

^ Fourth  Annual  Report,  Local  Grovernment  Board,  1874-5,  p.  xxviii.  ^ Eighth 

Annual  Report,  Local  Government  Board,  1878-9,  p.  xxxviii.  * Twenty-first  Annual 
Report,  Local  Government  Board,  1891-2,  p.  Ixxxvi.  ^ Circular  dated  29th  Jan.,  1895  ; 
Vide  Twenty-fifth  Annual  Report,  Local  Government  Board,  1895-6,  p.  107.  ^ Order 

dated  6th  Aug.,  1897.  ® Ibid.^  Art.  I.  (1).  ' Ibid.^  Art.  (2).  ^ Ibid.^  Art.  II. 

**  Ibid.,  Art.  III.  Ibid.,  Art.  Y.  Fuller,  Vol.  I.,  Minutes  of  Evidence, 

App.  xxi.  (A)  par.  47. 
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29.  In  1902,  a Departmental  Committee  of  the  Local  Government 
Board  inquired  into  the  question  of  the  nursing  of  sick  poor  in  work- 
houses,  and  made  recommendations  as  to  : — 

(1)  The  difficulties  in  obtaining  an  adequate  supply  of  properly 
qualified  nurses ; 

(2)  the  qualifications  and  training  of  probationers  and  the  quali- 
fication of  superintendent  nurses  ; and 

(3)  the  duties  of  the  master  and  matron  and  of  the  superintendent 
nurse. 

No  general  action  appears  to  have  been  taken  by  the  Board  on  the 
Report  ^ of  Committee. 

30.  By  comparing  the  number  of  nurses  employed  at  different  dates, 
an  approximate  idea  may  be  formed  of  the  development  that  has  taken 
place  in  trained  nursing  since  1866,  when,  as  has  been  stated,  the  sick 
were  mainly  under  the  care  of  pauper  nurses.  At  that  time  there  were 
only  111  paid  nurses  in  the  whole  of  the  Metropolitan  workhouses.  In 
1883-4  the  Metropolitan  nursing  staff  had  risen  to  610  nurses  in  Poor 
Law  infirmaries  and  174  in  workhouses.^  According  to  the  latest 
published  statistics,^  the  number  of  trained  nurses  employed  in  the 
workhouses  or  workhouse  infirmaries  of  England  and  Wales  in  1901 
was  as  follows  : — 

In  the  Metropolis  -------  1,246 

In  the  rest  of  England  and  Wales  - - - - 1,924 

In  addition,  over  2,000  probationer  nurses  were  employed. 

“ Nothing  is  more  striking  in  the  recent  history  of  Poor  Law  nursing  than  the 
enormous  increase  in  the  number  of  probationer  nurses.”  ■* 

These  figures  denote  a great  improvement  in  the  quality  of  the 
treatment  of  the  indoor  sick. 

31.  The  improvement  may  be  further  exemplified  by  particulars 
as  to  : — 

(a)  The  increase  in  the  cost  of  indoor  medical  relief. 

(b)  The  provision  made  for  surgical  operations  and  treatment. 

(c)  The  improvement  in  the  class  of  patients  treated  and  a 

widening  of  the  scope  of  medical  relief. 

(iii.)  Increase  in  the  Cost  of  Indoor  Medical  Relief. 

32.  There  are  no  statistics  showing  the  cost  of  treatment  of  the 
indoor  sick  prior  to  the  passing  of  the  Metropolitan  Poor  Act,  1867,  so 
that  it  is  impossible  to  ascertain  precisely  the  effect  which  that  Act  had 
on  the  expenditure ; but,  as  will  be  seen  from  the  following  table,® 
there  has  been  a large  and  progressive  increase  in  the  cost  of  infirmary 
treatment  since  1878  : — 


^ [Cd.  1366],  1902.  ^ Thirteenth  Annual  Report,  Local  Government  Board,  1883-4, 
p.  xxxii.  and  xxxiii.  ® Report  of  Departmental  Committee  on  Workhouse  Nursing, 
Part  II.,  App.  iv.,  p.  156  [Cd.  1367],1902.  Ihid.,  Part  I.,  p.  5 [Cd.  1366],  1902.  " The 
figures  have  not  all  been  compiled  on  the  same  basis,  and  they  are  not,  therefore,  strictly 
comparable.  The  difference  in  the  method  of  compilation  is  not,  however,  sufficiently 
great  to  vitiate  entirely  their  comparative  value.  The  figures  for  1877-8  are  calculated 
from  the  number  of  days  of  maintenance,  those  for  1887-8  from  the  certified  accommo- 
dation, and  those  for  1896-7  and  1905-6  from  the  number  of  occupied  beds.  The 
“ average  ” of  £48  per  occupied  bed  given  for  1896-7  is,  however,  merely  the  mean  of 
the  rjites  for  23  separate  Institutions. 
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Cost  per  head  per  annum  in  Metropolitan  Infirmaries. 


Years  ended  Lady 
Day. 

Average. 

Ranging  from  : — 

18781 

* £37 

£28  to  £54  (exclusive  of  loan  charges). 

1888  2 

£36 

£21  to  £69. 

1897" 

£48 

£36  to  £77  (inclusive  of  loan  charges). 

1906 1 

r£60 

£43  to  £95  (inclusive  of  loan  charges). 

1£50 

1 £36  to  £75  (exclusive  of  loan  charges). 

33.  Evidence  as  to  the  increased  capital  expenditure  ^ incurred  in  the 
erection  of  buildings  for  the  sick  between  1885  and  1904  was  supplied 
to  us  by  Mr.  Davy,  to  whose  evidence  and  statistical  table  we  refer.^ 
According  to  his  table  the  cost  varies,  we  find,  not  only  from  year  to 
year  and  in  different  districts,  but  also  as  between  different  infirmaries 
in  the  same  district.  As  an  example  of  the  latter,  we  may  cite  the 
Bethnal  Green  Infirmary  and  the  Central  London  Sick  Asylum  at 
Hendon — both  erected  in  the  same  year — the  cost  of  the  former 
exclusive  of  site  being  £274  per  bed  and  the  cost  of  the  latter  £377. 

34.  The  average  cost  in  the  country  appears  to  be  about  £150.  It  is 
somewhat  higher  (about  £250)  in  London,  partly  owing  to  the  operation 
of  the  Metropolitan  Building  Act,®  partly  to  the  fact  that  the  Central 
Authority  have  prescribed  850  cubic  feet  per  bed  in  London  as  against 
only  600  in  the  provinces,  and  partly  also  to  the  higher  cost  of  labour  in 
London  than  in  the  provinces.  Our  attention  has  been  drawn  to  the  rise 
in  the  cost  of  materials  and  wages  during  the  last  twenty  years  as  affecting 
the  expenditure  on  workhouse  infirmaries  throughout  the  country,"^  but 
this  in  itself  would  account,  we  think,  for  only  a small  proportion  of  the 
increase.  As  Mr.  Kitchin,  the  architect  of  the  Local  Government  Board, 
has  stated,  the  cost  of  hospital  accommodation  is  a moveable  and  rising 
standard,  and  Guardians  are  allowed  “ to  put  in  things  now,  which  . . . 
ten  or  twenty  years  ago  were  not  invented,  very  likely.’'® 

35.  In  spite  of  their  increased  expenditure,  however,  the  Poor  Law 
infirmaries  are,  on  the  whole,  much  less  costly  than  the  general  hospitals, 
both  as  regards  current  and  capital  expenditure.  This  does  not,  of 
course,  imply  extravagance  on  the  part  of  the  latter,  but  is  mainly 
accounted  for  by  the  more  acute  type  of  cases  treated,  and  the  greater 
amount  of  surgical  work  done,  which  necessitate  a larger  nursing  and 
general  administrative  staff  than  are  required  in  an  infirmary.  Especially 
is  this  the  case  where  the  hospital  is  also  a medical  school.  The  standard 
of  bed  space  and  the  style  of  building  are  also  frequently  better  in  the 
general  hospitals  than  in  the  infirmaries.®  On  the  other  hand,  as  we  shall 
hereafter  show,  we  have  received  evidence  to  the  effect  that  many  Poor 
Law  infirmaries  are  equal  in  these  respects  to  the  general  hospitals. 

(iv.)  The  Provision  made  for  Surgical  Operations  and  Treatment. 

36.  The  Poor  Law  Commissioners,  as  we  have  shown,  recommended 
that  paupers  requiring  important  surgical  treatment  should  not  be 
operated  on  in  the  workhouse  but  should  be  sent  for  that  purpose  to  a 

* Eighth  Annual  Report,  Local  Government  Board,  1878-9,  p.  339.  ^ Second 

Report  of  Select  Committee  on  Metropolitan  Hospitals  (H.C.  457-1891),  p.  776. 
® Paper  handed  in  by  Dr.  Downes,  Vol.  II.,  Appendix  xiii.  (B).  Exclusive  of  the 
cost  of  the  site.  ® Paper  handed  in  by  Mr.  Davy,  Vol.  I.,  Appendix  v.  (3).  ® Davy, 

1637.  ■ Kitchin,  3594.  ® Ihid.^  3677.  ^ Spurrell,  Vol.  II.,  App.  xiv.  ; Kitchin,  3590. 
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general  hospital.  In  the  rural  workhouses,  and  also  in  some  of  the 
urban  infirmaries,  this  practice  is  still  followed,^  but  in  a number  of  the 
larger  infirmaries  the  most  delicate  surgical  operations  are  now  performed 
by  the  medical  staff. 

37.  About  3,000  operations,  some  of  them  of  a most  serious  and  im- 
portant character,  are  annually  performed  in  the  London  infirmaries.^ 
We  have  no  corresponding  figures  for  the  rest  of  England,  but  Dr.  Fuller 
stated  in  evidence  that,  in  some  of  the  provincial  Poor  Law  infirmaries, 
the  percentage  of  recoveries  from  operations  is  higher  than  in  the  general 
hospitals.^  At  Sheffield  Infirmary  the  equipment  of  the  operating  room 
cost  £500.^  Several  of  the  London  infirmaries  have  Rontgen  ray  appa- 
ratus, and  Camberwell  Infirmary  has  elaborate  equipment  for  electrical 
treatment.®  These  examples  indicate  that  a great  development  has  taken 
place  in  the  character  of  the  institutions  in  which  large  numbers  of  the 
sick  poor  now  receive  treatment.  The  growth  of  aseptic  surgery  and 
a public  demand  for  improved  methods  have  doubtless  contributed  to 
this  result.  But,  as  our  evidence  shows,  two  other  causes,  one  internal 
and  the  other  external,  have  been  equally  potent.  In  the  first  place,  the 
guardians  have  been  obliged  to  train  their  own  nurses  in  order  to  main- 
tain an  adequate  nursing  staff,  which  alone  has  necessitated  a certain 
amount  of  surgical  work  ; and,  in  the  second  place,  the  pressure  on  the 
accommodation  of  the  voluntary  hospitals  has  driven  into  the  workhouse 
infirmaries  many  persons  needing  surgical  treatment. 

(v.)  Improvement  in  the  class  of  Patients  treated  in  Workhouse 
Infirmaries,  and  widening  of  the  scope  of  Medical  Relief. 

38.  Decreased  deterrence  of  indoor  medical  relief. — The  evils  of  the 
unreformed  treatment  of  the  indoor  sick  mainly  arose  from  “ the  work- 
house  management — which  must  to  a great  extent  be  of  a deterrent 
character — having  been  applied  to  the  sick,  who  are  not  proper  objects 
for  such  a system.”®  Since  1867,  however,  the  treatment  of  the  indoor 
sick  has  been  conducted  “ on  an  entirely  different  system,”  and  the  bulk 
of  our  evidence  clearly  shows  that  the  poor  now  gladly  accept  the  benefits 
of  treatment  in  the  infirmaries,  notwithstanding  the  investigation  into 
their  circumstances  which  the  Poor  Law  requires.  This  is  especially  the 
case  where  the  infirmary  is  separated  from  the  workhouse,  and  where, 
as  not  infrequently  happens,  patients  are  directly  admitted  to  and  dis- 
charged from  the  infirmary  without  having  to  go  through  the  workhouse."^ 

39.  District  medical  officers  make  more  use  of  the  infirmaries  than 
formerly.  They  find  less  difficulty  in  inducing  patients  to  enter  for 
treatment  which  could  not  be  properly  given  in  the  home."^  The  relatives 
of  poor  pei  sons  sometimes  persuade  them  to  go  to  the  infirmary  “ as  if 
it  were  a private  nursing  home,”®  by  telling  them  “ how  comfortable  it 
is.”  ® Guardians  and  relieving  officers,  Mr.  Bagenal  informs  us,  are  always 
impressing  on  the  applicants  for  relief  that  the  infirmary  is  not  like  the 
workhouse.^®  Indeed,  the  deterrence  has  disappeared  so  completely  in 

^ Report  by  Dr.  McVail,  p.  27  ; Visits  : Provincial  Urban  Unions,  No.  16,  20  ; Shaw, 
33182  ; Stephens,  34753  ; Reid,  50856  (16a)  ; Ainsley,  52911  ; Price,  67810  ; Packer, 
70186(5)  ; Vulliamy,  73376  ; Mahomed,  76146  ; Hinnell,  Vol.  VII.,  App.  clxxxii.,  par  15. 
^ Spurrell,  23303  (2)  ; Stansfeld,  Vol.  I.,  App.  xxvi.,  par.  37  ; Brit.  Med.  Assn.  (Ford 
Anderson),  39247.  ® Fuller,  10343.  ^ Ibid.,  10334.  * Downes,  23210  ; Stansfeld, 

Vol.  I.,  App.  xxvi.  (A),  pars.  38-9.  ® Mr.  Gathorne  Hardy,  Hansard,  1867,  Vol.  185, 

p.  163.  7 Davy,  2858  ; Fleming,  Vol.  I.,  App.  xix.  (A),  par.  28  ; Downes,  23105  ; 

Raw,  38177-8  ; Kemp,  46720-1  ; Report  by  Dr.  McVail,  p.  146.  ® Spurrell,  23387. 

Herbert,  8179.  Bagenal,  7120. 
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some  districts,  we  are  told,  that  poor  persons  are  actually  attracted  from 
the  country  to  the  towns  in  order  to  obtain  treatment  in  the  infirmaries^ 
40.  Class  of  persons  using  Poor  Law  Infirmaries. — We  have  received 
a large  body  of  evidence  showing  that, both  in  London  and  in  the  provinces, 
the  infirmaries  attract  persons  of  a higher  social  position  than  formerly. 
Thus,  Mr.  Davy  says ; — 

“We  are  . . . tapping  a social  stratum  which  was  not  formerly  accustomed  to 
yield  pauperism,  and  a great  many  people  go  into  sick  asylums  now  who  would  not 
have  gone  into  them  in  the  old  days.”^ 

And  again  : — 

“ The  whole  character  of  the  administration  has  changed  . . . and  a class  of  sick 
come  into  the  Poor  Law  Infirmaries  now  that  never  did  come  before.”  ^ 

Mr.  Lockwood  says  : — 

“ The  improved  conditions  of  infirmary  relief  have  had  the  effect  of  inducing  an 
increased  number  of  persons  ordinarily  above  a status  of  poverty  approaching 
destitution,  to  make  use  of  them.”  •* 

And  again  : — 

“ The  evidence  that  a better  class  than  formerly  resort  to  the  Poor  Law  in- 
firmaries is  to  be  found  in  the  appearance  of  relatives  and  other  visitors  to  patients, 
the  number  of  cases  where  payments  are  recovered  by  Guardians,  and  of  those 
where  funerals  are  conducted  and  paid  for  by  friends  or  relatives.”  ® 

Mr.  Lockwood  also  mentioned  that  domestic  servants  when  sick  are 
not  infrequently,  in  certain  parts  of  London,  sent  to  the  infirmary  on 
the  recommendation  of  a private  practitioner  : — ^ 

“ So  excellent  is  the  treatment  and  the  provision  for  Patients  in  Poor  Law 
institutions  that  the  family  doctor  says  : ‘ Send  them  away  to  the  infirmary.’  ” ® 

Mr.  Court  says  : — 

“ Many  fairly  well-to-do  people  go  to  the  Edmonton  Infirmary.”  ' 

Mr.  Thurnall,  Lambeth,  says 

“They  are  a better  class  than  they  were.  I recollect  thirty  years  ago,  and  I 
should  say  that  the  class  has  improved  steadily.”  ® 

Mr.  Thompson,  President  of  the  Metropolitan  Relieving  Officers’ 
Association,  says  : — 

“ A large  number  of  persons  apply  for  admission  to  the  infirmary  who  would  not 
otherwise  do  so,  or  who  do  not  need  to  do  so.  The  standard  of  a union  infirmary 
has  been  so  improved  that,  generally  speaking,  it  equals,  if  it  does  not  surpass,  that  of 
the  general  hospitals,  many  people  preferring  the  infirmary  to  the  hospital.  People 
' now  seek  admission  to  the  Infirmary  who,  formerly,  never  dreamt  of  doing  so.”  ® 
Dr.  Me  Vail  reports  : — 

“In  one  district  [Camberwell],  a very  large  addition  was  made  in  1903,  yet  the 
whole  building  [the  infirmary]  is  again  fully  occupied,  to  some  extent  by  a better 
class  than  had  previously  received  Poor  Law  Relief.*”  ...  In  Camberwell  it  is 
alleged  that  the  ordinary  ‘ infirm  ’ cases  have  been  largely  driven  out  of  it  [the 
infirmary],  and  drafted  into  a workhouse,  in  order  to  make  room  for  better  off 
patients,  and  there  seems  a good  deal  of  foundation  for  the  statement.  . . The 
infirmary  has  attracted  to  itself  many  patients  somewhat  above  the  average  level  of 
pauperism,  so  that  its  wards  are  kept  well  filled,  and  many  sick  paupers  of  the 
ordinary  class  have  to  be  retained  in  or  sent  to  the  workhouse.” 

And  again  ; — 

“ I was  interested  to  learn  that  in  some  large  cities  the  advantages  of  these 
maternity  departments  are  coming  to  be  so  much  appreciated  that  various  underhand 
expedients  are  adopted  to  secure  admission  to  the  wards.  A married  woman  will 
demand  to  get  in  on  the  ground  that  she  is  not  married,  or  that  her  husband  has 
deserted  her.  When  this  latter  plea  is  advanced,  if  the  application  is  made  early 
enough  to  permit  inquiry,  a relieving  officer  usually  visits  the  house,  and,  to  meet 
this  contingency,  the  husband,  it  is  said,  actually  does  go  away  to  live  elsewhere  for 
a few  days.” 

^ Herbert,  8184,  8255  ; Morris,  16641.  ^ Davy,  2342.  ^ Ihid.,  3100.  Lockwood, 

13437.  5 /M,  1.3442.  « 1.3608.  ? Court,  6604.  « Thurnall,  15774.  ” Thomp- 
son, 22615.  Dr.  McYail’s  report,  p.  43.  “ p.  42.  Ihid.^  p.  50.  Ihid., 

p.  57.  Cf.  also  Stansfeld,  Yol.  I.,  App.  xxvi.  (A),  par.  2. 
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A Committee  of  our  number  report : — 

“ Co-operation  between  the  workhouse  infirmary  and  the  voluntary  hospital  is  very 
complete,  but  poor  people  prefer  the  workhouse  infirmary,  as  in  larger  towns  direct 
admission  to  the  infirmary  is  becoming  common.”  ^ 

Sir  William  Chance  says  : — 

“ As  regards  the  Poor  Law  Infirmaries,  there  is  not  the  same  reluctance  as 
formerly  to  enter  their  doors,  and  they  are  actually  used  by  a class  of  people  who, 
thirty  years  ago,  would  never  have  done  so.”  ^ 

Dr.  Nathan  Raw,  Liverpool,  says: — 

“ A very  large  number  of  people  who  are  not  destitute,  and  are  not  by  any  means 
paupers,  do  not  hesitate  to  use  them  ” [the  Poor  Law  Infirmaries].^ 

And  again  : — 

“ The  great  majority  of  people  who  apply  for  Poor  Law  relief  in  consequence  of 
acute  sickness  are  not  paupers.”  ^ 

41.  The  rise  in  the  social  condition  of  the  patients  may  further  be 
illustrated  by  the  payments  for  treatment  made  either  by  the  patients 
themselves  or  by  their  relatives.  Thus,  Mr.  Kemp,  Leicester,  informed 
us  that,  so  far  from  there  being  any  reluctance  to  come  into  the  infirmary, 
he  has  actually  had  applications  from  persons  to  come  in  as  paying 
patients.^ 

Mr.  Cleaver,  West  Derby,  Liverpool,  says  : — 

“ Mill  Road  has  become  now  a general  hospital,  and  is  no  longer  a Poor  Law 
hospital.  You  will  understand  that  when  I tell  you  that  we  collect  from  relatives 
over  £5,000  a year.  You  will  see  from  that  the  class  of  people  that  unfortunately 
come  to  us.”  ® 

Mr.  Waite,  King’s  Norton,  Birmingham,  says: — 

“ The  advantages  of  the  infirmary  treatment  are  so  obvious  to  some  people  that 
the  more  sensible  of  them  will  put  their  repugnance  to  its  being  a Poor  Law  institu- 
tion altogether  on  one  side  ; I have  known  cases  where  people  come  in  for  the  sake 
of  getting  the  treatment  which  they  cannot  get  otherwise,  and  then  a return  is 
offered.”  7 

Dr.  Spurred,  Poplar  and  Stepney  Sick  Asylum,  says : — 

“ Many  medical  practitioners,  too,  avail  themselves  of  the  presence  of  a Poor  Law 
infirmary  to  recommend  for  admission  such  of  their  patients  as,  either  by  reason  of 
their  limited  means  or  the  nature  of  their  illness,  are  unable  to  receive  proper 
treatment  in  their  own  homes  : in  such  cases  the  guardians  making  proportionate 
charges.”  ® 

(Q.)  “And  they  would  admit  the  patient  on  the  understanding  that  so  much  per 
week  was  to  be  paid  for  the  patient  ? ” — (A.)  “ Yes.”  ® 

A Committee  of  our  number,  in  a Report  on  their  visit  to  a Midland 
workhouse  infirmary,  say  : — 

“ The  matron,  a very  capable  person,  showed  us  part  of  the  infirmary.  They  are 
very  full,  and  building  constantly  new  wards.  Some  paying  patients  are  admitted, 
paying  anything  up  to  10s.  6d.,  which  is  the  maximum  charge.” 

Another  committee  report  : — 

“ The  infirmary  is  practically  a general  hospital,  and  caters  for  a class  ‘slightly 
better  than  the  ordinary  habitues  of  a workhouse.  A considerable  sum  is  recovered 
each  year  from  relatives,  as  much  as  10s.  a week  being  paid  in  some  cases.  One 
patient,  a paralytic,  was  mentioned  as  being  the  brother-in-law  of  one  of  the  richest 
men  in  * * *,  who  repaid  the  whole  cost  of  treatemnt,  etc.,  to  the  guardians.” 

42.  An  instance  of  a further  provision  made  for  sick  persons  of  social 
position  above  the  usual  pauper  class  is  furnished  by  the  Bradford  Union. 
Mr.  Crowther,  the  clerk,  says  : — 

“ The  guardians  have  provided  for  the  phthisical  sick  in  the  incipient  stages  a 
sanatorium  on  a suitable  site  in  the  country,  and  all  persons  resident  in  the  union 
found  to  be  in  that  stage  of  the  disease,  whose  income  does  not  allow  them  to  reside 

^ Visits  : Provincial  Urban  Unions,  No.  95.  ^ Chance,  27061  (28).  Cf.  Fuller,  10225. 

« Raw,  87927  (26).  ^ Ibid.,  38023.  “ Kemp,  46837.  Cleaver,  36142.  ' Waite, 

43296.  ^ Spurrell,  23303  (4).  ® Ibid.,  23389.  Visits  : Provincial  Urban  Unions, 

No.  14.  “ Visits  : Provincial  Urban  Unions,  No.  25. 
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at  a private  sanatorium,  are  accepted  on  the  recommendation  of  their  private  medical 
attendant,”  ^ 

43.  On  the  other  hand,  we  must  not  fail  to  observe  that  indoor  medical 
relief,  where  still  given  in  the  workhouse,  is  strongly  deterrent  to  cer- 
tain, and  perhaps  often  the  poorer  and  most  self-respecting,  members  of 
the  community,  especially  in  country  districts.  For  instance,  there  are  the 
numerous  cases  of  rural  paupers  that  would  be  much  better  treated  in  the 
sick  wards  than  at  home,  by  whom  “ the  workhouse  sick  wards  . . . are 
. . . abhorred.”  To  them  the  sick  wards  are  “ distinctly  and  strongly 
repellent.”  ^ Even  in  towns  there  is,  it  appears,  a strong  prejudice  in  the 
minds  of  many  poor  people  against  entering  the  workhouse  sick  wards.^ 
Again,  a respectable  married  woman,  we  are  informed,  is  sometimes 
deterred  from  taking  advantage  of  the  maternity  wards  ^ because  her  child 
would  be  registered  as  having  been  born  in  the  workhouse.^  To  overcome 
this  objection  it  is  said  that  resort  is  sometimes  had  to  the  expedient  of 
registering  the  address  under  the  number  of  the  street  in  which  the 
workhouse  is  situated,  or  by  some  other  designation  which  will  not 
connect  it  with  the  Poor  Law.  On  the  whole,  however,  we  think  there 
is  no  doubt  that  the  great  improvements  in  indoor  medical  relief^ — taken 
perhaps  in  conjunction  with  the  operation  of  the  Medical  Relief  Dis- 
qualification Removal  Act — have  done  much  to  encourage  poor  persons 
to  enter  the  workhouse  sick  wards  and  infirmaries. 

44.  The  tendency  to  increased  use  of  the  Poor  Law  infirmaries  has 
been  augmented  by  other  forces  working  silently  but  none  the  less 
powerfully.  In  the  first  place,  the  activities  of  the  Sanitary  Authorities 
have  emphasised  the  importance  of  institutional  or  segregative  treatment 
of  infectious  diseases.  By  educating  public  opinion  in  this  respect  a 
demand  has  been  created  for  such  treatment,  but,  except  in  a few  places, 
the  Sanitary  Authorities  have  not  provided  isolation  hospitals  for  any 
but  the  very  highly  infectious  diseases.  Accordingly,  as  Dr.  Spurrell 
points  out  : — 

“ The  infirmaries  are  the  only  institutions  to  which  such  infectious  diseases  as 
erysipelas,  puerperal  fever,  measles,  whooping  cough,  and  chicken-pox  can  be  sent 
for  treatment.”  ® 

Such  cases  are,  therefore,  frequently  treated  in  the  workhouse  in- 
firmaries. And  the  same  may  be  said  of  a large  number  of  venereal 
cases  which  are  unable  to  gain  admission  to  the  very  few  voluntary  lock 
hospitals  in  existence."^ 

45.  In  the  second  place,  the  great  advance  in  medical  science  during 
the  latter  half  of  the  nineteenth  century  has  led  to  increased  pressure 
upon  the  accommodation  of  the  general  hospitals  which,  although  ex- 
tended from  time  to  time,  are  insufficient  to  provide  for  all  who  seek  to 
enter  them.  One  of  the  effects  of  this  pressure  has  been  a transference, 
both  directly  and  indirectly,  of  cases  from  such  hospitals  to  the  Poor 
Law — a matter  to  which  we  shall  again  have  occasion  to  refer. 

46.  In  the  third  place,  in  some  parts  of  London  and  in  certain  provin- 
cial districts,  e.g.,  Camberwell,  Woolwich,  Bedwelty,  etc.,  general 
hospitals  are  either  non-existent  or  are  too  inaccessible.  Accordingly, 
when  an  accident  occurs,  it  is,  as  a matter  of  course,  removed  for  treat- 
ment to  the  Poor  Law  infirmary,  as  the  only  place  available.  In  such 

^ Crowther,  Vol.  IV.,  App.  Ixiii.,  par.  9 (/).  ^Report  by  Dr.  McVail,  p.  14G. 
^Kerwin,  18175,  18383;  Bushell,  24125;  Holland,  .32619,  32791;  Raw,  37927  (12), 
38186  ; Cameron,  41751  ; Bygott,  44022  ; Burnett,  44461  ; Parkin,  51466  (8).  James, 
23566  (8)  ; Raw,  .38168-76  ; Bygott,  44051.  " Tillyard,  Vol.  IV.,  App.  clvii.,  par.  14. 

« Spurrell,  23303  (3).  ' Ihid. 
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districts  “ absolute  destitution,”  as  implying  an  inability  to  provide  the 
necessary  medical  or  surgical  treatment,  acquires  a new  significance  and 
may,  as  regards  accident  cases  at  least,  include  within  its  scope  the  whole 
population  of  the  district,  rich  and  poor.  The  Poor  Law  infirmary  here 
becomes  de  facto  if  not  de  jure  a general  hospital  for  the  community. 

47.  Poor  Law  infirmaries  as  general  hospitals. — As  showing  the 
tendency  of  the  infirmaries  to  fill  the  place  of  general  hospitals,  the 
following  selections  from  our  evidence  may  be  quoted. 

Mr.  Foster,  Camberwell,  says  : — 

“ We  are  unfortunately  placed,  and  that  makes  it  necessary  for  Camberwell  to 
make  such  medical  provision  for  the  poor  as  it  does.  ...  We  are  right  in  the 
middle  of  a very  large  district,  with  nothing  but  the  medical  provision  that  the 
guardians  make  to  meet  necessitous  cases  of  sickness.  Then  it  is  rather  alarming 
to  some  of  us  that  we  have  to  make  provision  out  of  our  poor  rate  for  so  many 
cases  of  accident  and  urgent  cases  that  we  have  to  bring  in.  In  the  year  ending 
Lady  Day,  1906,  the  police  brought  into  our  infirmary  no  less  than  170  cases,  and 
specially  urgent  cases  had  to  be  admitted  to  the  number  of  142,  so  that  we  admitted 
even  with  our  limited  accommodation  of  800  odd  beds  ...  312  cases  from  outside 
that  would,  if  there  had  been  hospitals,  have  been  treated  in  hospitals  rather  than 
in  a Poor  Law  infirmary.  Of  course,  that  makes  our  expenses  for  the  infirmary 
go  up  very  considerably,  and  deprives  us  of  beds  that  the  poor  themselves  should 
occupy.”  ^ 

Mr.  Cutter,  Woolwich,  says : — 

“ An  accident  case  is  simply  put  upon  an  ambulance  and  brought  to  us,  and  the 
medical  officer  must  admit  it  ; he  cannot  be  inhumane.  Afterwards  we  recover,  if 
we  can,  but  as  a rule  from  these  street  accidents  we  do  not  get  very  much.”  ^ 

And  again : — 

(Q.)  “ Your  infirmary  serves  to  a large  extent  as  a hospital?” — (A.)  “It  does 
to  a large  extent.”  (Q.)  “You  get  casualty  cases  coming?” — (A.)  “A  very  large 
number.”  ® 

Dr.  Spurrell,  Poplar  and  Stepney  Sick  Asylum,  says: — 

“ Cases  of  urgent  sickness  occurring  in  the  streets,  and  those  taken  ill  while  in 
custody  are  brought  by  the  police  to  the  infirmary  for  admission.” 

And  again : — 

“ In  some  parts  of  London  there  is  no  general  hospital  anywhere  near  the  in- 
firmary.” (0-)  “And  so  the  infirmary  takes  the  accidents?” — (A.)  “Yes,  and 
those  cases  that  would  otherwise  go  to  the  general  hospital,  if  there  were  one  in 
the  neighbourhood.”  “ 

Mr.  Cleaver,  West  Derby,  Liverpool,  says: — 

“ Unfortunately,  there  are  more  beds  in  the  Mill  Road  Infirmary  than  in  all  the 
voluntary  hospitals  in  Liverpool  combined,  and  these  hospitals  have  no  beds  at 
their  disposal.  The  consequence  is  that  the  voluntary  hospitals  are  continually 
refusing  cases  and  sending  them  to  Mill  Road.  Mill  Road  has  become  now  a 
general  hospital,  and  is  no  longer  a Poor  Law  hospital.”  ® 

Dr.  Brown,  Bedwelty,  says  : — 

“ The  workhouse  infirmary  has  in  this  and  similar  districts  come  to  be  looked 
upon  as  the  general  hospital  for  the  district,  and  cases  of  urgent  illness  and  acci- 
dent occurring  to  those  on  the  border  lines  of  pauperism  have  found  admission  and 
treatment  there.”  ^ 

And  again : — 

(Q.)  “ Does  that  bring  cases  under  the  Poor  Law  which,  if  there  was  an  available 
general  hospital,  would  not  come  under  the  Poor  Law?” — (A.)  “Yes,  it  does,  and 
in  certain  cases  the  guardians  have  taken  notice  of  these  matters  when  compensa- 
tion has  been  paid  ; where  compensation  has  been  paid  to  an  injured  patient,  they 
have  recouped  themselves,  or  made  him  recoup  them.”  ^ 

Mr.  Manton,  Birmingham,  says : — 

“ It  [the  infirmary]  is  a casualty  hospital,  for  in  the  midst  of  great  works  and 


1 Foster,  16343.  Cf.  also  Downes,  23211-2.  * Cutter,  19033.  ^ Ibid.,  19365-6. 

" Spurrell,  23303  (6).  ^ Ibid.,  23311-2.  « Cleaver,  36142.  7 Brown,  34233  (9>.  ^ Ibid. 
34352. 
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street  risks  casualties  cannot  be  refused  admittance,  though  the  interests  of  rate- 
payers  are  safeguarded  as  much  as  may  be.”  ^ 

And  again  — 

“ Our  doors  are  not  closed  to  anyone.  A lady  was  thrown  from  her  cycle  a few 
months  ago,  and  she  was  [in  the  infirmary]  for  three  weeks,  although  it  was  not  a 
Poor  Law  case  at  all.  In  that  instance,  I believe,  the  husband  paid  something  to 
our  treasury  in  acknowledgment  of  the  services  rendered.”  ^ 

In  a report  by  one  of  our  number  on  his  visit  to  a country  union,  he 
says : — 

“ The  matron  is  a trained  nurse.  She  had  recently  the  pleasure  of  nursing  the 
local  Member  of  Parliament  who  happened  to  have  an  accident  of  a serious  nature 
whilst  motoring  in  the  district.  He  was  exceedingly  well  pleased  with  the  atten- 
tions he  received.  He  sent  a cheque  to  the  clerk  for  his  maintenance  and  £10  to 
the  master  to  be  spent  on  the  inmates  at  the  master’s  discretion.”  ^ 

And  in  his  report  on  another  rural  workhouse,  the  same  member 
mentions  : — 

“ A serious  accident  occurred  to  a shunter  of  the  railway  on  the  day  of  my  visit  ; 
the  man  was  removed  to  and  nursed  in  the  sick  ward  of  the  workhouse,  it  being  the 
f only  institution  for  treating  such  a case.”  ^ 

Another  member  reports  : — 

E--  — “ There  is  no  large  local  hospital.  Accidents  are  often  brought  to  the  infirmary, 
but  relations  are  summoned  to  remove  them  as  soon  as  possible.  Paying  patients 
— allowed  only  under  exceptional  circumstances.”  ® 

48.  It  should,  perhaps,  be  observed  that  our  remarks  as  to  the  ten- 
dency for  the  infirmaries  to  become  general  hospitals  and  to  attract 
persons  of  higher  social  standing  than  the  ordinary  pauper  apply  in 
the  main  to  the  Metropolitan  and  large  provincial  unions.  In  the 
majority  of  unions  the  workhouse  sick  wards — although  greatly  im- 
proved both  structurally  and  otherwise — still  form  part  of  the  general 
mixed  workhouse  and  are  occupied  chiefly  by  workhouse  inmates  who 
may  fall  sick. 

(c)  Poor  Law  Outdoor  Medical  Relief. 

49.  Prior  to  1834  arrangements,  “almost  infinitely  various,”®  had 
been  made  by  the  Overseers  for  providing  the  outdoor  sick  with  medical 
attendance,  which  the  Royal  Commissioners  found  to  be  generally 
adequate  if  “ only  the  price  and  the  amount  of  attendance  ” be  con- 
sidered.'^ Beyond  giving  their  approval,  therefore,  to  certain  attempts 
that  were  being  made  to  promote  the  establishment  of  provident  dis- 
pensaries, their  Report  contains  no  proposal  for  the  improvement  of 
outdoor  medical  relief. 

50.  In  their  administration  of  outdoor  medical  relief,  the  Poor  Law 
Commissioners  had  in  view  the  restoration  of  the  labouring  classes  to 
a position  of  independence.  The  Commissioners  early  realised  that 
medical  relief  might  be  a more  popular  form  of  relief  than  ordinary 
relief,  and  that  its  development  might  perpetuate  the  evils  of  depen- 
dence on  parochial  aid  in  districts  where  ordinary  outdoor  relief  to  the 
able-bodied  had  been  abolished.®  Applications  for  medical  relief  were 
therefore  to  be  closely  scrutinised.®  It  was  to  be  given  only  in  cases 
of  actual  destitution,  and  every  endeavour  was  to  be  made  to  induce 
the  labouring  classes  to  join  sick  clubs  or  friendly  societies.^® 

^ Manton,  43626  (ll).  ^ Ihid.^  43734.  ^ Visits  : Rural  Unions,  No.  97.  ^ Ibid.^ 

No.  104.  ^Visits  : Miscellaneous  Unions,  No.  108,  II.  ® “ Continuance  Report”  of 
Poor  Law  Commissioners,  1840,  p.  45.  ' Report  of  Poor  Law  Commission,  1834,  p.  43. 

® Second  Annual  Report  of  Poor  Law  Commissioners,  1836,  pp.  21  and  45.  ^ Second 

(1835)  and  Third  (1836)  Annual  Reports  of  Poor  Law  Commissioners,  also  “ Continu- 
ance Report,”  1840.  The  active  measures  taken  by  the  Commissioners  to  promote 
the  formation  of  independent  sick  clubs  are  described  in  pars.  91-2  pout. 
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51.  The  system  of  outdoor  medical  relief  set  up  by  the  Commissioners 
is,  with  a few  exceptions,  the  system  now  in  force.  Briefly,  it  is  as 
follows  : — The  guardians  were  to  divide  the  union  into  districts  and  to 
contract  with  a doctor,  or  doctors,  to  supply  medical  attendance  and 
medicines.  A poor  person  in  need  of  medical  relief  might  obtain  it  by 
an  order  from  the  guardians,  their  relieving  officer,  or  an  overseer. 
Permanently  disabled  aged  and  infirm  paupers  were  to  be  entered  on  a 
list  and  supplied  with  a ticket  entitling  them  to  medical  relief  at  any 
time  without  a special  order.  This  list  came  to  be  described  as  the 
“ permanent  list.’'  ^ 

(i.)  Medical  Officers’  Districts. 

52.  The  sub-division  of  unions  into  medical  relief  districts  originally 
left  to  the  Guardians  as  being  “the  most  competent  judges  on  the 
subject,”'^  gave  rise  to  much  complaint  on  the  part  of  the  medical  pro- 
fession, and  the  Select  Committee  of  1838  reported  that  “ in  many 
instances  ” the  districts  “ were  inconveniently  large.”  ^ Following  upon 
that  Report,  the  General  Medical  Order,  1842,  and  subsequently  the 
General  Consolidated  Order,  1847,  still  in  force,  ordained  that  a medical 
officer’s  district  should  not  exceed  15,000  acres  in  extent,  or  contain  a 
population  of  more  than  15,000  persons,^  unless  in  the  case  of  Wales,  or 
such  other  exceptional  cases  as  the  Commissioners  might  approve.^  An 
Order  of  1871  ® exempted  the  whole  of  the  medical  officers’  districts  in 
the  Metropolis  from  the  operation  of  the  rule,  the  circumstances  of  the 
Metropolis  being  “ so  exceptional  that  ....  the  limit  referred  to  is  not 
required.”  In  practice  it  appears  that  the  exceptions  allowed  by  the 
Central  Authority  are  fairly  numerous. 

(ii.)  Remuneration  of  Medical  Officers. 

53.  Originally  the  remuneration  of  medical  officers  was  fixed  by  open 
competitive  tender.  This  practice,  adopted  by  the  Poor  Law  Commis- 
sioners as  an  expedient  for  ascertaining  what  the  medical  profession 
themselves  would  regard  as  fitting  remuneration  for  their  attendance,® 
gave  rise  to  loud  and  general  complaint,  and  it  was  abolished  by  the 
General  Medical  Order  of  1842.  The  chief  difficulty  of  the  Commis- 
sioners was  to  find  a method  of  remuneration  which,  whilst  securing 
sufficient  and  proper  treatment  for  every  pauper,  would  tend  to  check 
indiscriminate  medical  relief.  It  was  felt  that,  if  the  medical  officer 
were  paid  by  a fixed  salary,  the  guardians  and  relieving  officers  would 
have  no  inducement  to  restrict  the  granting  of  medical  orders,  inasmuch 
as  an  increase  in  their  numbers  would  not  cause  a direct  or  immediate 
increase  of  the  rates.  On  the  other  hand,  it  was  feared  that  if  the 
medical  officer  were  paid  by  a fixed  fee  per  case,  it  might  operate  in  an 
exactly  opposite  direction,  and  that  poor  persons  might  not  get  the 
medical  relief  to  which  they  were  entitled.® 

54.  The  Commissioners  accordingly  recommended  a combination  of 
both  methods  of  payment,  viz.  : — a fixed  salary  for  attending  paupers  on 

^ General  Medical  Order,  1842  ; and  General  Consolidated  Order,  1847.  ^ Second 

Annual  Report  of  Poor  Law  Commissioners,  1836,  p.  19.  ® Report  of  Select  Committee 

on  the  Poor  Law  Amendment  Act  (1838),  p.  24.  ^ General  Consolidated  Order,  1847, 

Art.  159.  ® Arts.  160  and  161.  ® Medical  Officers  (Metropolis)  Order  dated  13th 

Dec.  1871.  ^ Circular  dated  19th  Dec.,  1871,  vide  First  Report,  Local  Government 

Board,  1871-2,  p.  69.  ® First  Annual  Report,  Poor  Law  Commissioners,  1835,  p.  30. 

•'“Continuous  Report”  of  Poor  Law  Commissioners,  1840;  also  Seventh  (1841)  and 
Eighth  (1842)  Annual  Reports  of  Poor  Law  Commissionei's. 
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the  “ permanent  list,”  and  a fee  per  case  for  all  other  persons  whom  the 
medical  officer  might  be  called  upon  to  attend.  Among  other  advantages 
claimed  for  the  combined  method  of  payment,  were  these  : — it  enabled 
medical  relief  to  be  given  on  loan,  and  it  secured  prompt  and  effective 
treatment  for  aged,  infirm,  and  helpless  persons,  on  whom  medical  offi- 
cers could  attend  without  any  specific  order  from  the  Guardians  or  their 
relieving  officer.  It  does  not  appear  that  the  combined  method  of  re- 
muneration ever  came  to  be  generally  adopted.  Medical  officers  were 
for  the  most  part  paid  by  fixed  salary — a practice  which  largely  prevails 
at  the  day. 

55.  In  addition  to  his  salary  a district  medical  officer  is,  however, 
allowed  special  fees  for  surgical  operations  and  obstetrical  work,  in 
terms  of  a scale  originally  fixed  by  the  General  Medical  Order,  1842.^ 
Special  fees  are  also  paid  for  work  under  the  Lunacy  and  Vaccination 
Acts,  and  the  Guardians  may,  with  the  approval  of  the  Central  Authority, 
award  a gratuity  to  a medical  officer  for  exceptional  services,  or  to  recoup 
him  for  necessary  assistance. 

(iii.)  Medicines. 

56.  For  about  thirty  years,  all  riiedicines  which  might  be  required 
were,  as  a rule,  provided  by  the  medical  officer  out  of  his  salary. 
But,  following  upon  the  Report  of  the  Select  Committee  of  1864,^  the 
Poor  Law  Board  advised  the  guardians  to  exclude  such  medicines  as  cod- 
liver  oil  and  quinine  from  the  medical  officer’s  contract,  and  to  make 
other  arrangements  for  their  supply.^  Apart  from  these,  it  may  gene- 
rally be  said  that  medicines  are  still  supplied  by  medical  officers  out  of 
their  salaries — except  in  unions  which  have  established  dispensaries, 
where  a different  system  is  followed. 

(iv.)  Poor  Law  Dispensaries. 

57.  The  Metropolitan  Poor  Act,  1867,  which  revolutionised  the  system 
of  indoor  medical  relief  in  London,  also  provided  for  the  establishment 
of  dispensaries  throughout  the  Metropolis.^  These  dispensaries  were  a 
great  advance  on  the  previously  existing  arrangements  for  the  supply  of 
outdoor  medical  relief.  Thus,  instead  of  the  medical  officer  having  to 
supply  medicines  out  of  his  salary,  they  were  now  provided  by  the 
Guardians,  and  dispensed  by  a dispenser,  giving  his  whole  time  to  the 
work.  The  dispensary  was  conveniently  situated.  The  poor  who  were 
able  to  go  to  the  dispensary  were  now  certain  of  seeing  the  medical 
officer  at  a fixed  hour  every  day.  The  system  provided  a better  check 
on  the  medical  officer’s  treatment  of  cases  and  secured  a more  effective 
control  over  the  whole  administration  of  outdoor  medical  relief.®  The 
Central  Authority  also  claimed  that  the  appointment  of  a medical  officer 
to  a dispensary  gave  him  greater  publicity,  heightened  his  responsibility, 
and  stimulated  his  energies.® 

58.  Contrary  to  expectation,  the  cost  of  providing  a dispensary  was 
found  to  be  “extremely  small”;  in  many  cases  the  dispensary  was 
simply  an  ordinary  dwelling  house,  with  a waiting  room  for  patients 
built  on  the  ground  behind ; or  it  was  sometimes  combined  with  other 

^ The  scale  of  fees  now  in  operation  is  prescribed  by  the  General  Consolidated  Order, 
1847,  Art.  177.  ^ Report,  p.  45.  ^ Circular  dated  12th  April,  1865,  vide  Eighteenth 

Annual  Report  of  Poor  Law  Board,  1865-6,  p.  23.  3031  Viet.,  Cap.  6,  Sec.  ,38. 

^ Twenty-second  Annual  Report  of  Poor  Law  Board,  1869-70,  p.  xlvii.  ® First  Annual 
Report  of  Local  Government  Board,  1871-2,  p.  xxviii. 
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buildings,  such  as  an  infirmary,  relief  office,  or  labour  yardd  From  time 
to  time  the  Central  Authority  reported  that  the  dispensary  system  had 
been  followed  by  satisfactory  results,  and  that  it  had  “ raised  the  stan- 
dard and  increased  the  efficiency  of  medical  out-relief  in  the  Metropolis.”  ^ 

59.  Incidentally,  it  may  be.  mentioned  that  the  establishment  of  dis- 
pensaries was  followed  by  a great  reduction  in  the  number  of  medical 
orders.  Better  organisation  contributed,  no  doubt,  to  this  result.  But 
the  decrease  was,  it  appears,  partly  due  to  district  medical  officers  send- 
ing “the  great  majority  of  serious  cases”  to  the  Poor  Law  infirmaries 
instead  of  treating  them  at  home.®  The  crusade  against  out-relief,  which 
commenced  soon  after  the  dispensary  system  was  established,  may  also 
have  caused  a diminution  in  the  number  of  orders. 

60.  Although  the  Metropolitan  dispensaries  were  established  under 
Statute,  the  Central  Authority,  acting  presumably  under  their  general 
powers  for  the  regulation  of  poor  relief,  appear  to  have  authorised  the 
establishment  of  dispensaries  in  a number  of  the  large  urban  centres, 
e.g.,  at  Birmingham,  Leeds,  Wolverhampton,  Nottingham,  Derby,  Shef- 
field, Cardiff*,  and  Plymouth.^  Some  of  the  provincial  dispensaries  were 
merely  for  the  supply  of  medicines  to  the  workhouse  ; but,  in  other  cases, 
an  organisation  of  outdoor  medical  relief  was  set  up  on  parallel  lines 
with  that  of  the  Metropolis. 

61.  On  different  occasions  the  Central  Authority  have  considered  pro- 
posals for  the  establishment  of  “medicine  chests”  or  dispensaries  in 
rural  districts ; but  the  practical  difficulties  of  storing  and  dispensing 
the  medicines  and  of  keeping  them  fresh  were  regarded  as  fatal  objec- 
tions to  the  proposals.  Indeed,  on  one  occasion  (1840)  the  Poor  Law 
Commissioners  indicated  that  the  difficulty  of  obtaining  medicines  in  a 
scattered  union  might  be  best  obviated  by  reducing  the  size  of  the 
medical  officer’s  district.®  By  1878,  the  policy  of  the  (Central  Authority 
had,  however,  undergone  some  modification.  For,  in  reply  to  a Lancet 
Memorial,  we  find  it  stated  that — 

“ Where  ....  the  circumstances  of  the  union  admit  of  the  Guardians  establish- 
ing a dispensary  or  arranging  for  a supply  of  drugs  to  be  kept  at  the  workhouse,  or 
elsewhere,  to  be  dispensed  by  the  medical  officers  under  proper  restrictions,  it  is 
already  the  practice  of  the  Board  to  encourage  such  an  arrangement.”  ® 

This  implied  considerable  improvement  in  the  arrangements  for  the 
supply  of  drugs  to  the  outdoor  sick,  but,  as  has  been  mentioned,  medi- 
cines are  still  provided  by  the  medical  officer  in  the  great  majority  of 
unions. 

(v.)  Nourishment. 

62.  The  Central  Authority  decided  that  a medical  officer  had  power 
to  recommend,  but  could  not  order,  extra  nourishment  (e.g.,  milk,  or  beef 
tea,)  to  be  supplied  to  a sick  person  under  his  charge.*^  If  the  Guardians 
doubted  the  propriety  of  supplying  such  nourishment  at  the  expense  of 

^ Fifth  Annual  Report  of  Local  Government  Board,  1875-6,  p.  xxix.  ; cf.  also  Six- 
teenth Annual  Report,  1886-7,  p.  xliv.  ^ Sixteenth  Annual  Report  of  Local  Govern- 
ment Board,  1886-7,  p.  xliv.;  cf.  also  Twenty-first  (1868-9)  and  Twenty-second  (1869- 
70)  Reports  of  Poor  Law  Board  ; and  First  (1871-2),  Second  (1872-3)  and  Fifth  (1875-6) 
Annual  Reports  of  Local  Government  Board.  ^ Sixteenth  Annual  Report  of  Local 
Government  Board,  1886-7,  App.  B,  p.  91.  ‘‘Fuller,  10541  ; Bagenal,  7448  ; Twenty- 
third  Annual  Report  of  Poor  Law  Board,  1870-1  ; Twelfth  (1882-3)  and  Fourteenth 
(1884-5)  Annual  Reports  of  Local  Government  Board.  ^“Continuance  Report  ” of 
Poor  Law  Commissioners,  1840,  p.  46.  ® Eighth  Annual  Report,  Local  Government 

Board,  1878-9,  App.  A,  p.  90.  ^ Seventh  Annual  Report,  Poor  Law  Commissioners, 

1841,  p.  10. 
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the  rates,  they  were  to  require  the  medical  officer  to  state  in  writing  the 
grounds  on  which  he  made  the  recommendation,  and  to  obtain  from  the 
relieving  officer  a report  on  the  circumstances  of  the  patient  and  his 
ability  to  supply  the  nourishment  in  question.^  It  was  suggested,  how- 
ever, that,  in  emergency  cases,  the  medical  officer’s  recommendation 
should  be  considered  by  the  relieving  officer  or  the  overseer  as  an  order 
to  be  obeyed  until  the  matter  could  be  brought  before  the  Guardians  at 
their  next  meeting.^ 

63.  The  supply  of  extra  nourishment  has  always  been  a matter  of 
considerable  difficulty.  On  the  one  hand,  great  responsibility  rested  on 
the  Guardians  and  their  relieving  officers  if,  after  refusing  the  nourish- 
ment, anything  untoward  happened  to  the  patient.  On  the  other  hand, 
it  was  found  that  poor  persons  frequently  applied  for  medical  relief,  not 
so  much  because  they  needed  it  as  because  they  desired  the  nourish- 
ment which  often  accompanied  it,  and  in  this  way  it  was  frequently 
a cause  of  pauperism.  The  evidence  which  we  have  received  on  this 
latter  point  is  practically  to  the  same  effect.^ 

64.  Realising  that  any  laxity  in  the  administration  of  extra  nourish- 
ment might  lead  to  increased  pauperism,  the  Central  Authority  took 
precautions  to  ensure  that  such  nourishment  should  be  administered 
with  care  and  discrimination.  Thus,  in  their  instructions  to  the  Poor 
Law  inspectors  in  1871  they  stated  : — 

“ That,  as  the  recommendations  of  Medical  Officers  for  meat  and  stimulants  are 
regarded  as  equivalent  to  orders  for  additional  relief,  they  should,  in  all  cases,  be 
accompanied  by  a report  from  the  Medical  Officer  in  a prescribed  form,  setting 
forth  the  particulars  of  each  case  ascertained  by  personal  inquiry.”  ^ 

In  1878  a memorial  from  the  Lancet  on  “ Poor  Law  Medical  Relief 
Reform  ” pointed  out  that — 

“ Medical  ‘ treatment  ’ consists  quite  as  much  in  the  administration  of  a sufficient 
and  appropriate  diet  as  in  the  exhibition  of  drugs,  and  the  object  of  the  medical 
officer  and  guardians  alike  is  to  cure."  ® 

The  memorialists  recommended,  therefore,  that  the  supply  of 
‘‘  necessaries  ” for  the  sick  should  be  under  the  control  of  the  medical 
officers  without  the  intervention  of  the  relieving  officer.^  To  this,  Mr. 
Sclater  Booth  replied  that — 

“The  effect  of  substituting  the  authority  of  the  medical  officer  for  that  of  the 
relieving  officer  as  proposed,  would  be  practically  to  withdraw  from  the  control  of 
the  guardians,  a description  of  relief  which,  as  it  has  a constant  tendency  to 
increase,  requires  to  be  most  carefully  watched.”  ^ 

And  he  added  that  there  were  no  just  grounds  for  believing  that  the 
“ reasonable  recommendations  of  the  medical  officer  in  this  respect  ” 
were  not  duly  attended  to  by  the  Guardians  and  their  officers.® 
Generally  speaking,  that  reply  may  be  said  to  represent  the  views  of 
the  Central  Authority  at  the  present  day. 

65.  Our  evidence  shows  that,  as  a rule,  the  Guardians  give  effect  to 
the  medical  officer’s  recommendations  for  extra  nourishment,®  but  that 
they  sometimes  decline  to  supply  alcohol  on  the  ground  that  it  cannot 

^ “ Official  Circular,”  Vol.  9,  p.  134.  ^ Seventh  Annual  Report,  Poor  Law  Commis- 

sioners, 1841,  p.  10.  ^ Brown,  25029  ; Bushell,  23945  (9)  ; Thompson,  22622  ; Thompson, 
34074  ; Slade  King,  69873.  Circular  letter  to  Poor  Law  Inspectors  dated  2nd  Decem- 
ber, 1871  ; cf.  also  Memo,  as  to  the  administration  of  Out  Relief  which  was  issued  to 
Boards  of  Guardians  in  February,  1878.  ^ Eighth  Report,  Local  Government  Board, 

1878-9,  App.,  p.  88.  ^ Ihid.  ^ Ihid.,  p.  91.  « Ibid.  ^ Fuller,  10382  ; Walsh,  8807  ; 

Hewlings,  47501  (4)  ; Biddle,  48888  (5)  ; Stork,  75589  (3)  ; Sharman,  75i27  ; Harwood, 
73751  ; Packer,  70272  ; Burgess,  72191  ; Exham,  72668  ; Bathurst,  Vol.  VII.,  App.  xcviii.  ; 
Adams,  Vol.  VII.,  App.  xviii.  ; Murray,  Vol.  VII.,  App.  cxxxvii.  ; cf.  also  Cox,  51901. 
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be  safely  administered  in  the  pauper’s  own  home,  and  that,  if  the 
medical  officer  thinks  that  alcohol  is  necessary,  the  pauper  should  come 
into  the  workhouse  to  receive  it.^  There  is,  however,  sometimes,  an 
undesirable  delay  in  supplying  sick  paupers  with  extra  nourishment.^ 

66.  “ There  is,”  Mr.  Davy  says,  “ a continual  struggle  on  the  part  of 

medical  officers  and  others  to  give  medical  comforts,  or  what  are  called 
medical  extras  as  a part  of  relief.  . . ^ The  expenditure  on  medical 

extras  is  said  to  be  growing,  probably  because  “sagacious  paupers” 
seek  medical  relief  for  the  sake  of  the  medical  extras  and  make  a “ fine 
art”  of  the  practice.^  It  appears  however  that  pressure  is  sometimes 
put  upon  medical  officers  to  avoid  giving  medical  comforts  as  far  as 
possible,^  but  it  is  obvious  that  treatment  at  home  is  difficult  unless  the 
additional  requisites  and  nourishment  are  found. 

(vi.)  Nursing  of  Outdoor  Sick  Poor. 

67.  Although,  as  Mr.  Sclater  Booth  informed  the  Lancet  Memorial- 
ists in  1878,  there  was  nothing  to  prevent  the  Guardians  supplying  a 
paid  nurse  to  assist  the  medical  officer  in  the  domiciliary  treatment  of  a 
sick  person,®  it  was  not  until  1892  that  the  Central  Authority  issued  an 
order  empowering  the  Guardians  to  appoint  district  nurses."^  This 
power  has  not  been  largely  used.  As  a matter  of  fact,  only  the 
Guardians  of  a few  urban  unions  have  appointed  nurses.  But,  as  Dr. 
Downes  has  informed  us,  the  Order  has  “ had  the  indirect  effect  of 
stimulating  subscriptions  to  nursing  associations.”  ® By  means  of  these 
subscriptions,  sometimes  libei’^al  but  more  frequently  only  nominal  in 
amount,  the  Guardians  in  many  unions  now  secure  a certain  amount  of 
nursing  for  the  outdoor  sick. 

68.  There  has  been,  during  recent  years,  a remarkable  expansion  of 
voluntary  effort  for  the  provision  of  district  nurses.  As  an  instance  of 
the  voluntary  associations  we  may  quote  the  following  from  the 
evidence  of  Mr.  Baldwyn  Fleming  : — 

“ In  Dorsetshire,  the  Dorset  Health  Society  have  a system  of  nursing  which  it 
was  intended  should  cover  the  county,  and  which,  if  it  is  not  already  doing  so,  I 
hope  in  course  of  time  will  do  so.  Their  headquarters  are  at  Dorchester,  and  they 
are,  I believe,  more  or  less  in  connection  with  the  county  hospital.  They  have 
certain  centres.  ...  At  these  centres  they  keep  one  or  two  trained  nurses  who 
have  some  knowledge  of  midwifery.  . . . Then  under  them  they  have  what  they 
call  cottage  nurses,  and  they  are  what  you  want  so  much  in  the  country  districts. 
They  are  not  trained  nurses,  but  they  work  under  the  supervision  of  a trained 
nurse.  They  do  not  do  the  b-ained  nursing  work,  but  they  do  the  general  work  of 
getting  the  patient  in  a condition  to  benefit  by  trained  nursing — that  is,  they  clean 
the  cottage,  they  are  willing  to  live  in  the  cottage,  they  will  do  the  cooking,  they 
will  keep  the  windows  open,  they  will  take  the  sack  of  straw  out  of  the  chimney, 
and  clean  out  the  accumulation  from  under  the  bed,  they  will  wash  the  people,  and 
see  that  the  beds  are  properly  made  and  properly  sheeted,  and  that  the  patients  are 
properly  dressed,  washed,  and  kept  clean.”  ** 

From  a Memorandum  sent  in  by  the  Queen  Victoria  Jubilee  Institute 
for  nurses  we  learn  that  : — 

“ The  total  number  of  nurses  in  England  and  Wales  on  August  1st,  1907,  in 
connection  with  the  institute,  including  Queen’s  nurses  and  probationers,  village 
nurses  and  midwives,  was  1,803.  . . . The  total  number  of  nurses  in  Scotland  and 

' Davy,  2870  ; Walsh,  8808  ; Fuller,  10380-2  ; Paton,  503G7  ; Sharman,  75130. 
•2  Stephens,  34775  ; Packer,  70307  ; Heathcote,  70453.  Davy,  2870.  •’  King,  69873. 

^ Hewlings,  47538-9,  47589.  ® Eighth  Annual  Report,  Local  •jroveniment  Board,  1878-9, 

App.  A,  p.  91.  ' Order  dated  27th  Jan.,  1892.  Downes,  22986.  ® Fleming,  9337  ; cf. 

aho  Evidence  by  Mrs.  Hudson  and  Miss  Walsh,  Salop  County  Nursing  Federation, 
Qa.  72406  et  neq. 
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Ireland  on  January  1st,  1907,  in  connection  with  the  institute,  including  Queen’s 
nurses  and  probationers  and  midwives,  was  456.”  ....  Of  the  nursing  associations 
in  England  and  Wales  affiliated  to  the  institute,  242  have  received  annual  grants 
from  Boards  of  Guardians,  amounting  to  £3,632  15s.  ...  In  the  same  way,  of  the 
associations  affiliated  to  county  associations  (employing  about  493  village  nurses) 
144  have  received  grants  from  Boards  of  Guardians  amounting  to  £386  11s.”  ^ 

69.  In  two  unions  (Chichester  and  Merthyr  Tydfil)  the  plan  of 
making  the  nursing  staff'  of  the  workhouse  available  also  for  district 
nursing  among  the  Poor  Law  patients,  has  been  tried  with  success,  and 
it  is  thought  by  some  witnesses  that  this  system  could  be  extended 
with  great  benefit.^ 

(vii.)  Medical  Relief  on  Loan. 

70.  Chief  among  the  methods  adopted  for  rendering  the  condition  of 
the  recipient  of  outdoor  medical  relief  less  eligible  than  that  of  the 
independent  labourer,  was  the  practice,  recommended  by  the  Poor  Law 
Commissioners,  of  giving  medical  relief  by  way  of  loan.  Apart,  how- 
ever, from  the  disinclination  shown  by  local  authorities  to  restrict  the 
granting  of  medical  relief,  there  was  a practical  difficulty  in  giving- 
effect  to  the  recommendation.  Where  the  medical  officer  was  paid  a 
fixed  salary,  it  was  impossible  to  determine  the  proportion  that  might 
be  charged  in  respect  of  any  particular  case.  The  suggestion  of  the 
Poor  Law  Commissioners,  that  the  difficulty  might  be  overcome  by 
paying  the  doctor  partly  by  fees,  was  not,  as  we  have  indicated,  adopted 
by  Boards  of  Guardians  to  any  appreciable  extent.  Accordingly,  in 
many  parts  of  the  country  medical  relief  is  not  given  on  loan,  or  is 
limited  to  certain  classes  of  persons,  e.g.,  as  at  St.  Pancras,^  to  those 
having  over  20s.  a week.  Further,  in  some  unions  where  medical  relief 
is  given  on  loan,  no  attempt  is  made  to  recover  the  cost,  while  in  others 
only  a small  proportion  is  recovered.  For  example,  it  appears  from  a 
return  as  to  loan  medical  relief  in  London,  that,  in  1904 — 

“ The  greatest  amount  that  was  recovered  by  any  union  was  recovered  by  Cam- 
berwell ; they  got  £6  2s.  for  midwifery  and  19s.  6d.  for  ordinary  medical  relief.  A 
great  many  unions  recovered  nothing  ; Lambeth  recovered  2s.  6d.”^ 

The  amounts  recovered  in  London  are,  it  seems,  paid  into  the  Metro- 
politan Common  Poor  Fund,  so  that  there  is  not  much  inducement  to 
an  individual  Board  of  Guardians  to  collect  the  cost  of  relief  which 
they  may  have  given  on  loan.® 

On  the  other  hand  it  appears  that  in  Stow  Union  about  two-thirds,® 
in  St.  Neots  10  per  cent.,*^  and  in  another  district  about  one-half  of  the 
loan  relief  is  recovered.®  In  Yeovil,  where  recovery  is  successfully  car- 
ried out,  the  relieving  officer  collects  the  money  in  small  instalments.^ 

71.  But  although  no  portion,  or  only  a small  portion,  of  loan  relief 
may  be  recovered,  it  is  claimed  that  the  mere  granting  it  on  loan  has  a 
tendency  to  prevent  persons  from  applying  for  medical  relief  a second 
time.^®  If  this  be  so,  the  practical  result  would  appear  to  be  that  medi- 
cal relief  is  made  deterrent  to  the  honest  who  would  wish  to  pay,  but 
not  to  those  who  easily  repudiate  their  obligations. 

72.  The  objection  to  free  medical  relief,  forcibly  put  to  us  by 
Mr.  Davy,  is  that  it  ‘‘  will  interfere  with  provident  societies,  and  efforts 

^ Vol.  IX.,  Minutes  of  Evidence,  App.  Iv.  ^ Fuller,  10377  ; Lowry,  12140  ; Bagenal, 
Yol.  I.,  App.  XV.,  par.  130  ; Fleming,  9340  ; James,  48349  (24)  ; Biddle,  48888  (6). 
® Craig,  19466  (19).  Downes,  23072.  ® Ibid.,  23087  ; cf  also  Report  by  Miss  Roberts, 
par  38.  « Wilkes,  75541.  'Court,  6256.  « Brown,  75922.  » Young,  69558.  '"Downes, 
23077  ; Briant,  15359  ; Thompson,  22619  ; Thurnall,  15879  ; Solomon,  50489  ; Young, 
69557  ; See  also  Report  by  Miss  Roberts,  par.  .39. 
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of  that  kind  to  induce  the  poor  to  provide  for^themselves.”  ^ Indeed,  a 
number  of  witnesses  have  recommended  that  all  medical  relief  should 
be  given  on  loan.^  One  witness  said,  however,  that,  in  some  districts, 
the  poverty  of  the  inhabitants  would  make  it  impossible  to  insist  on 
this  being  done  and  that,  to  fix  a small  rate  of  repayment  is  objection- 
able on  the  ground  that  it  would  induce  persons  to  apply  for  medical 
relief  if  they  found  that  they  could  get  it  so  cheaply.^  Besides,  any 
such  system  is  apt  to  create  an  erroneous  impression  that  the  entire 
cost  is  being  repaid. 

(viii.)  Deterrence  of  Outdoor  Medical  Relief. 

73.  In  addition  to  granting  medical  relief  on  loan,  various  other 
expedients  have  been  adopted  for  the  purpose  of  restricting  medical 
relief,  or  of  making  it  deterrent.  Thus,  in  some  Unions,  the  ‘‘  per- 
manent list  ” of  paupers  has  been  abolished,  and  all  medical  relief  must 
be  obtained  on  the  order  of  the  relieving  officer.^  Again,  there  is 
frequently  a rule  that  all  applicants  for  medical  relief  must  appear 
before  the  Guardians,® — a method  which  is  made  still  more  effective 
by  limiting  the  duration  of  the  order  to,  say,  two  weeks  or  a month,  so 
that  the  cases  come  up  periodically  for  review.”  ® All  of  these  expe- 
dients tend  to  keep  the  labouring  classes  from  applying  for  medical 
relief  in  sickness.  In  one  Union,  indeed,  outdoor  medical  relief,  unac- 
companied by  other  relief,  has  been  entirely  abolished.'^ 

74.  In  the  opinion  of  a number  of  witnesses,  one  of  the  greatest 
deterrents  of  outdoor  medical  relief  lies  in  the  mere  fact  that  it  is 
associated  with  the  Poor  Law  and  that  the  person  who  receives  it  is 
classed  as  a pauper.  They  have  told  us  that  sick  persons  often  wait 
to  the  very  last  rather  than  apply ; that  aged  persons  living  with  mar- 
ried children  are  too  proud  to  call  in  a Poor  Law  doctor ; that  amongst 
the  wage-earning  classes  there  is  a deadly  hostility  to  the  acceptance 
of  Poor  Law  relief  ; and  that  the  decent  poor  prefer  to  sufi*er  in  silence 
rather  than  undergo  the  ban  of  pauperism.® 

75.  On  the  other  hand  there  is  a good  deal  of  evidence  to  show  that 
outdoor  medical  relief  is  decreasing  in  its  deterrence ; that  less  disgrace 
is  felt  or  less  reluctance  is  exhibited  in  applying  for  it  than  for  ordi- 
nary relief ; that  the  old-fashioned  steady  abhorrence  of  the  parish  ” 
is  a thing  of  the  past ; and  that  the  fact  of  medical  relief  being  asso- 
ciated with  the  Poor  Law  is  not  itself  a deterrent  because  the  Poor  Law 
has  lost  its  terrors.® 

76.  This  decline  in  deterrence  is,  doubtless,  partly  due  to  the  opera- 

^ Davy,  2738.  ^ Thompson,  22535  (9)  ; Solomon,  50438  (15)  ; Fleming,  9502  ; Slade- 
King,  69833  ; Peters,  19728  (7)  ; Brown,  75895  (14).  ® Dyson,  20271.  Lockwood,  12749  ; 
Downes,  23233  ; Thompson,  34076,  34164  ; Halifax  Union  Rules,  Yol.  I.,  App.  xv.  (O). 
“ Downes,  23073  ; Stonham,  21739  ; Report  by  Miss  Roberts,  pars.  37  and  40.  ® Visits, 

Provincial  Urban,  No.  2 E ; Bristol  Rules,  Yol.  I.,  App.  x.  (c)  ; Bradford,  Halifax, 
Leeds  and  Skipton  Rules,  Yol.  I.,  App.  xv.  (0).  ' Emberton,  71420.  ^ Burnett, 

44453  ; Hawkyard,  42518  ; British  Medical  Association,  39389  ; Percival,  47926  ; Dodd, 
25373  (157)  ; Cureton,  Yol.  YII.,  App.  cviii.,  par.  3 ; Cameron,  41545,  41629  ; Cooke, 
44981  ; Broomfield,  49654  ; Bygott,  44002  ; Cox,  51863,  51899  ; Reid,  50887  ; Hewlings, 
47547  (41)  ; 47501  ; Abbott,  42291  ; Waite,  43247  (4)  ; Holland,  32776  ; Davies,  Yol. 
IX.,  App.  xliv.  ; Dodd,  47209  ; Edwards,  38331  ; Astbury,  4,3453 ; Parkin,  51473. 
^ Thompson,  22896  ; Brown,  34364  : Herbert,  8394  ; Edwards,  Yol.  YII.,  App.  cxiii., 
par.  4 ; Ainsley,  52845  ; Blackshaw,  41381  ; Raw,  37927  (47)  ; Hogg,  Yol.  YIII.,  App. 
xxxvii.  par  4 ; Pochin,  74771  (3)  ; Culross,  Yol.  YII.,  App.  xxix.,  par.  3 ; Edwards, 
51146  ; Lang,  Yol.  YII.,  App.  Ivi.  par.  10  ; cf.  also  Fuller,  Yol.  I.,  App.  xxi.  (A),  par.  30; 
Fust,  11158. 
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tion  of  certain  outside  influences,  in  principle  contrary  to  any  purely 
restrictive  or  deterrent  system  of  outdoor  medical  relief,  which  have 
tended  to  undermine  the  policy  consistently  pursued  by  the  Central 
Authority  since  1834.  As  early  as  1838,  as  we  have  already  stated,  a 
Select  Committee  of  the  House  of  Commons  expressed  the  opinion 
“ that  medical  relief  may,  with  great  propriety,  be  given  more  exten- 
sively than  any  other  kind  of  assistance  ; ” ^ in  1854  another  Committee 
reported  in  favour  of  persons  receiving  medical  assistance  without  being 
placed  on  the  list  of  paupers  ; ^ in  1860  a Bill  for  securing  more  efiicient 
medical  relief  to  the  poorer  classes,  provided  inter  alia  that  medical 
relief  should  not  be  deemed  “parochial  relief,  alms,  or  charitable  allow- 
ance ; ” ^ in  1885  the  Medical  Relief  Disqualification  Removal  Act  did 
away  with  the  disfranchisement  of  the  recipients  of  medical  relief  for  all 
elections  except  that  of  a Board  of  Guardians  ; ^ and,  still  more  recently, 
the  preferential  treatment  of  the  sick  has  received  additional  emphasis 
under  the  Old  Age  Pensions  Act,  1908,  which  provides  that,  while  the 
receipt  of  poor  relief  is  a disqualification  for  a pension,  medical  relief 
“ shall  not  be  considered  as  poor  relief.”® 

77.  We  have  no  statistics  showing  the  effect  of  the  Medical  Relief 
Disqualification  Removal  Act  on  the  number  of  persons  applying  for 
medical  relief  throughout  England  and  Wales.  Mr.  Ball,  superintendent 
relieving  oflicer,  informed  us  that  in  Liverpool  medical  relief  “ rushed 
up  ” after  the  passing  of  the  Act.®  In  London,  after  an  almost  steady 
decline  in  the  number  of  dispensary  orders  from  1877  to  1885,  there 
was  an  immediate  and  continued  rise  down  to  1895.  There  is,  however, 
no  evidence  that  this  increase  was  directly  attributable  to  the  passing 
of  the  Act.  Sickness  due  to  “severe  weather”  and  an  “ epidemic  of 
influenza”  are  mentioned  by  the  Central  Authority  on  difierent  occa- 
sions as  having  been  responsible  for  increasing  the  number  of  Orders, 
but  no  reference  is  made  to  the  Act  itself.'^  Moreover,  the  figures  again 
commenced  to  fall  after  1895,  and  have  since  reached  a point  below  the 
previous  low-water  mark. 

{d)  Agencies  for  supplying  Poor  Persons  with  Medical 
Assistance  outside  the  Poor  Law. 

78.  At  an  early  stage  in  our  inquiry  we  were  impressed  with  the 
magnitude  and  importance  of  the  agencies  for  supplying  the  labouring 
and  the  poorer  classes  generally  with  medical  assistance  outside  the 
Poor  Law.  We  have,  therefore,  received  much  evidence  on  the  subject, 
and  we  now  proceed  to  give  a short  account  of  the  work  of  the  chief  of 
these  agencies. 

(i.)  Voluntary  Hospitals. 

79.  As  with  the  Poor  Law  infirmaries,  so  with  the  voluntary  hospi- 
tals, great  developments  have  taken  place  since  1834.  The  growth  of 
operative  surgery  has  increased  the  demand  for  hospital  treatment,  and, 
in  spite  of  frequent  extensions  'of  the  hospitals,  the  demand  is  still  in 
excess  of  the  accommodation.® 

^ Report  of  Select  Committee  on  the  Poor  Law  Amendment  Act  (1838),  p.  25. 
2 Report  of  Select  Committee  on  Medical  Relief,  1854,  p.  iii.  Poor  Law  (Medical 
Relief)  Bill,  Clause  xxxii.  (Bill  No.  87-1860).  The  Bill  did  not  become  law.  ^ 48 
& 49  Vict.  cap.  46,  Sec.  II.  ^ 8 Edw.  VII.,  cap.  40,  Sec.  3(1)  (a).  « Ball,  35657  ; 

c/.,  also  Fuller,  10640  ; Thompson,  22901.  ^ Twentieth  (1890-i)  and  Twenty-fifth 

(1895-6)  Annual  Reports  of  Local  Government  Board,  pp.  Ixxxvii.  and  Ixxxii.  respec- 
tively. « Cf.  Holland,  32526  (26) 
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80.  We  do  not  propose  to  trace  the  history  of  voluntary  hospitals 
since  1834,  but  we  think  it  essential  to  show  the  relations  which  have 
always  existed  between  such  hospitals  and  the  Poor  Law.  From  1834 
down  to  1867,  during  which  period  indoor  medical  relief  was  adminis- 
tered as  part  of  the  ordinary  workhouse  system  it  was  to  the  voluntary 
hospitals  that  paupers  were  sent  for  surgical  operations  or  special  treat- 
ment, and  in  1851  the  Legislature  emphasised  the  interest  of  the  Poor 
Law  in  such  institutions  by  empowering  the  Guardians  to  subscribe  to 
them.^  The  sick  poor  themselves,  without  going  to  the  Poor  Law,  also 
sought  admission  to  the  voluntary  hospitals  as  being  the  only  institu- 
tions equipped  in  a manner  fitted  for  the  treatment  of  their  diseases. 
At  the  present  day,  especially  in  country  districts  and  in  Unions  where 
no  separate  infirmary  has  been  provided.  Boards  of  Guardians  are  still 
in  the  habit  of  sending  paupers  to  the  hospitals.^  But  wherever  a 
fully  equipped  separate  infirmary  has  been  erected  this  practice  has 
diminished,  and  in  some  cases  it  has  entirely  ceased.  Moreover,  as  has 
been  indicated,  the  poor  are  now  in  many  cases  glad  to  seek  the  refuge 
of  the  Poor  Law  infirmary. 

81.  Although  the  voluntary  hospitals  have  been  greatly  extended, 
their  growth,  measured  by  the  number  of  beds,  has  been  quite  outstripped 
by  that  of  the  Poor  Law  infirmaries — which  in  the  form  of  separately 
administered  institutions  were  practically  unknown  until  1867.  At  the 
present  time  the  number  of  beds  in  the  London  Poor  Law  infirmaries 
greatly  exceeds  the  number  in  the  voluntary  hospitals  in  London,  and  is 
only  about  three  or  four  thousand  below  the  total  number  of  beds  pro- 
vided by  voluntary  hospitals  in  all  England  and  Wales.^  Liverpool, 
Manchester,  Birmingham,  and  other  large  provincial  towns  have  likewise 
more  Poor  Law  infirmary  beds  than  hospital  beds. 

82.  The  following  table  gives  roughly,  for  certain  of  the  large  towns, 
the  number  of  beds  in  Poor  Law  infirmaries  and  in  voluntary  hospitals 
for  the  year  1906  : — 


London  _ - _ _ 

Liverpool  - - - - 

Manchester  and  Salford 
Birmingham  _ - 

Leeds  ----- 
Sheffield  - - _ - 

Newcastle  - - - - 

Cardiff  - _ _ - 

Leicester  - _ - - 

83.  Voluntary  hospital  accommodation  being  of  necessity  dependent 
upon  private  generosity  its  extent  is  regulated  by  impulse  rather  than 


Beds  in 
Voluntary 
Hospitals.^ 

Beds  in 
Poor  Law 

Infirmaries.® 

10,224 

16,300 

1,172 

2,000 

1,270 

• 3,250 

838 

2,200 

450 

1,000 

559 

800 

417 

350 

235 

500 

200 

500 

^ 14  & 15  Viet.,  cap.  105,  Sec.  4.  ^ Cf.  pars,  36-7  ante.  ® Cy*.  Milson  Rhodes,  38898  (2)  ; 
Davy,  2887.  ^ From  Burdett’s  Hospitals  and  Charities,  1908,  except  as  to  London.  The 

figure  for  London  is  taken  from  “ London  Statistics,”  compiled  by  the  Statistical  Officer 
of  the  London  County  Council,  1907-8,  Vol.  XVIII.,  p.  128  ; cf.  also  Ford- Anderson, 
39238.  ® Exclusive  of  beds  in  Metropolitan  Asylums  Board  hospitals,  which  provide  the 


following  accommodation  : — 

Fever  hospitals 7,878  beds. 

Small-pox  hospitals 2,040  „ 

Ringworm  and  Ophthalmia  Schools  for  Children  - - 1,020  „ 


(Annual  Report  of  Metropolitan  Asylums  Board  for  the  year  1907.) 
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by  actual  requirements.  There  is  no  recognised  standard  of  accommo- 
dation ; nor  is  there,  outside  of  London,  any  public  body  or  authority 
whose  duty  it  is  to  guide  the  charitable  public  in  applying  their  bene- 
ficence in  districts  where  it  is  most  needed,  or  where  the  best  results  are 
likely  to  be  obtained.  As  a matter  of  fact,  the  voluntary  hospitals  are 
chiefly  confined  to  London  and  some  of  the  large  provincial  towns. 
London,  as  a whole,  has  more  hospital  accommodation  in  proportion  to 
population  than  any  of  the  provincial  towns.  This  may  be  partly 
accounted  for  by  the  greater  volume  of  charity  in  London,  but,  doubtless, 
it  is  also  due  to  the  fact  that  the  London  hospitals  attract  persons  from 
a much  wider  area  than  London  itself.  In  some  respects  the  London 
hospitals,  like  the  Edinburgh  Royal  Infirmary,  may  be  partially  regarded 
as  national  institutions.  The  London  hospitals  are  not,  however,  evenly 
distributed  over  its  area,  but  are  mostly  located  in  the  central  districts 
where  population  is  diminishing.  Some  districts,  e.g.,  Camberwell,  have 
no  voluntary  hospitals.  Again,  some  provincial  towns  are  better  pro- 
vided with  voluntary  hospitals  than  other  towns. 

84.  But  whether  there  be  no  voluntary  hospital  in  a town,  or  whether 
the  accommodation  be  insufficient  for  the  needs  of  its  inhabitants,  as  is 
generally  the  case,  one  fact  clearly  brought  out  by  our  inquiry  is  that  the 
absence  or  the  deficiency  is  gradually,  but  surely,  being  supplied  by  the 
Poor  Law  infirmary. 

85.  At  the  same  time,  there  is  no  doubt  that  the  voluntary  hospitals 
supply  gratuitous  medical  assistance  of  the  very  highest  quality — both 
indoor  and  by  means  of  their  out-patient  departments^ — to  a very  lai-ge 
number  of  persons  of  the  same  social  status  as  those  who  apply  to  the 
Poor  Law.  For  example,  according  to  a census  of  the  709  patients  in 
the  London  Hospital  on  November  28th,  1906,  which  the  Hon.  Sydney 
Holland.  Chairman  of  the  Hospital,  was  good  enough  to  undertake  at 
our  request,  it  appears  that  27  per  cent,  of  the  patients  might  be  con- 
sidered to  be  “ to  all  intents  and  purposes  paupers,  i.e.,  no  money  coming 
in,  no  savings,  no  club,  and  generally  with  wife  and  children  to  support,” 
while  another  13  per  cent,  were  “ on  the  very  verge  of  pauperism,  if  not 
already  paupers,”  altogether  40  per  cent.^  This  figure,  which  relates  to 
in-patients,  corresponds  very  closely  with  the  out-patient  results 
obtained  by  our  Special  Investigator  Miss  Roberts,  who  estimates  that 
38  per  cent,  of  the  out-patients  attending  certain  London  hospitals 
inquired  into  by  her  “ may  be  said  to  be  of  similar  class  as  applicants  for 
medical  relief  from  the  parish.”  ^ 

86.  The  following  figures  will  show  the  extent  to  which  medical 

assistance  was  during  the  year  1906,  provided  by  voluntary  hospitals  in 
England  and  Wales  ^ : In-Patients.  Out-Patients.® 

London^  . . - - 114,261  1,607,945 

Provinces  _ - - - 131,292  884,478 

1 In  Manchester  the  hospitals  also  provide  domiciliary  treatment  ; 12,569  persons  were 
thus  visited  in  their  homes  in  1905.  [Niven,  38,380  (12)].  ^Holland,  Minutes  of 
Evidence,  Vol.  III.,  App.  xvii.  (A).  ® Report  by  Miss  Norah  B.  Roberts  on  “ The  over- 

lapping of  the  work  of  the  Voluntary  General  Hospitals  with  that  of  Poor  Law  Medical 
Relief,”  p.  15.  ^ Burdett’s  “Hospitals  and  Charities,”  1908  ; cf.  also  Holland,  32530-1. 
® These  figures  probably  over-state  the  true  number  of  out-patients  as  the  system  of 
registering  cases  seldom  provides  for  the  elimination  of  duplicates. — cf.  Montefiore, 
35015  (36).  ® According  to  a return  handed  in  by  Lieut. -Col.  Montefiore,  the  numbers 

of  in-patients  and  out-patients  for  the  year  1905  were  119,099  and  1,859,809  respectively 
(Vol,  III.  of  Minutes  of  Evidence,  App.  No.  xxii.  (C).  The  figures  given  in  Burdett’s. 
“ Hospitals  and  Charities  ” do  not  appear  to  include  the  smaller  voluntary  hospital.^. 
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87.  Accordingly,  if  the  percentages  above  mentioned  be  generally 
applicable  throughout  the  country,  it  would  appear  that,  in  the  aggre- 
gate, much  assistance  is  rendered  by  the  voluntary  hospitals  to  the  class 
of  persons  who  apply  to  the  Poor  Law.  In  addition  they  assist  many 
persons  just  above  the  pauper  class.  The  voluntary  hospitals  are, 
therefore  doing  a great  work  which,  if  they  did  not  exist,  would  have 
to  be  performed  by  the  Poor  Law  authorities,  or  by  some  other  public 
authorities  charged  with  the  provision  of  hospital  accommodation  or  of 
other  medical  assistance  for  the  suffering  poor.  On  the  other  hand,  as 
we  have  shown,  the  voluntary  hospitals  have  been  unable  to  meet  the 
demand  for  institutional  treatment,  and  their  work  has  ex  necessitate 
been  taken  up  and  supplemented  by  the  Poor  Law. 

88.  It  will  be  observed  from  the  above  figures  that  much  greater  use 
is  made  of  out-patient  departments  in  London  than  in  the  Provinces. 
It  would,  further,  appear  from  a return  supplied  by  Lieut. -Col.  Monte- 
fiore  that  the  number  of  “ out-patients  and  casualties  ” treated  at  the 
London  hospitals  has  shown  a marked  increase  of  late  years.  Thus, 
according  to  that  return  the  numbers  increased  76  per  cent,  between 
1887  and  1905,  and  17  per  cent,  between  1900  and  1905.1 

89.  The  benefits  of  the  voluntary  hospitals,  ostensibly  provided  for 
the  poor  and  necessitous,  are,  it  appears,  largely  taken  advantage  of  by 
the  well-to-do.  Instead  of  confining  their  work  to  the  poor  (“  objects  of 
charity  ”)  as  was  originally  intended,  the  voluntary  hospitals,  Dr.  Nathan 
Raw  states : — 

“ are  now  treating  within  their  walls  a class  of  the  community  very  much  higher 
in  the  social  scale,  who  can  in  a very  great  number  of  instances,  well  afford  to  pay 
for  medical  advice.”  ^ 

Some  of  the  voluntary  hospitals,  e,g.,  Guy’s  and  St.  Thomas’s  Hospitals 
have  started  “ paying  wards  ” for  the  more  affluent  patients,  and  Guy’s 
and  the  London  Hospital  charge  out-patients  a small  fee.® 

90.  Again,  as  regards  their  out-patient  departments,  a few  of  the 
hospitals  have  appointed  almoners.  “ The  broad  aim  of  the  almoner’s 
work,”  says  Miss  Nussey,  Almoner  of  the  Westminster  Hospital,^  “ is 
that  of  better  organisation  and  an  increased  usefulness  of  the  out- 
patients department  of  a hospital.”  Her  endeavour  is  to  “ ascertain  the 
home  conditions  of  the  patients  with  a view  to  : — 

(а)  Eliminating  those  who  could  aflTord  to  pay  privately  for 
advice ; and 

(б)  Ensuring,  as  far  as  might  be,  a fair  chance  to  those  who 
[are]  eligible  for  treatment,  of  profiting  by  it.” 

As  regards  the  first.  Miss  Nussey  finds  that  ‘‘the  proportion  of 
patients  attending  Westminster  Hospital  during  the  years  1903-4-5, 
who  might  have  arranged  for  their  own  treatment  through  a provident 
dispensary  or  friendly  society,  was  15  6 per  cent.,  13  6 per  cent,  and 
I7'2  per  cent,  respectively.”  As  regards  the  second,  “ she  teaches  the 
patients  the  simple  rules  of  hygiene,  and  explains  to  them  how  they  can 
co-operate  with  the  doctor  in  the  treatment  of  such  cases  as  phthisis, 
anaemia,  rickets,  etc.  A large  proportion  of  patients  attend  with 
preventable  diseases ; she  points  out  to  them  how  they  can  avoid  a 
future  application  to  the  hospital  by  ordinary  care.”  ® 

^ Yol.  III.  of  Minutes  of  Evidence,  App.  No.  xxii.  (Cj.  Raw,  37927  (15)  ; cf.  also 
Theodore  Thompson,  Y'ol.  TX.,  App.  li.  ^ Cf.  Report  of  Select  Committee  on  Metro- 
politan Hospitals,  1892  ; Montefiore,  35015  (32),  35043,  35305  ; Holland,  32538. 

^ Nussey,  32917  (1),  (2),  and  (12).  ^ Ibid.,  32917  (8). 
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In  her  work  she  co-operates  with  the  local  doctors,  the  Education 
Authorities  and  the  various  charitable  agencies  whose  object  is  “ the 
improvement  of  the  condition  of  the  poor.”  ^ 

(ii.)  Provident  Dispensaries  and  Medical  Clubs. 

91.  Provident  dispensaries  existed  prior  to  1834,  and  reference  is 
made  to  them  by  the  Royal  Commission  in  their  Report. 

“ It  appears,”  they  say,  “ that  great  good  has  already  been  effected  by  these 
dispensaries,  and  that  much  more  might  be  effected  by  them  ; but  we  are  not 
prepared  to  suggest  any  legislative  measures  for  their  encouragement.”  ^ 

The  Poor  Law  Act  did  not  provide  for  the  establishment  of  provident 
dispensaries,  but,  as  has  been  shown,  the  Commissioners  appointed 
under  the  Act  endeavoured  to  administer  medical  relief  under  such 
conditions  as  would  tend  to  promote  the  formation  of  “ independent 
sick  clubs”  or  other  habits  of  thrift  among  the  labouring  classes.  In 
addition  to  this  indirect  encouragement  of  sick  clubs,  whose  leading 
principles  were  that  they  should  be  “ self-supporting  and  independent 
of  parochial  aid,”  the  Commissioners,  in  1836,  issued  a circular  to  Boards 
of  Guardians  urging  them  “ collectively  and  individually  ” to  give  all 
the  aid  in  their  power  to  the  establishment  of  such  clubs  in  their 
district.  A model  set  of  rules  was  also  enclosed  with  the  circular, 
ignorance  of  the  rules  for  starting  a club  having  been  given  as  one  of 
the  reasons  why  clubs  had  not  become  general.^  As  a result  of  this 
appeal,  medical  clubs  were  established  in  many  parts  of  the  country.^ 

92.  The  Commissioners  had,  however,  no  statutory  duties  or  powers 
in  connection  with  the  establishment  of  sick  clubs,  and  it  was  therefore 
difficult  for  them  to  pursue  an  active  propaganda  or  line  of  policy  in 
the  matter.  Occasional  references  to  such  clubs  are  to  be  found  in  a 
few  reports  subsequent  to  1836,  but  after  that  the  Commissioners  do  not 
appear  to  have  pursued  the  subject.  We  are  not  aware  of  any  statis- 
tics showing  the  progress  made  since  1834  in  the  provision  of  medical 
attendance  for  the  working  classes  on  a self-supporting  basis,  but  our 
evidence  makes  it  clear  that,  at  the  present  time,  large  numbers  of  the 
population  provide  for  such  attendance  in  one  form  or  another,  e.g.,  by 
joining  a provident  dispensary,  a medical  aid  society,  a works’  club,  a 
friendly  society,  a tontine  club,  or  a medical  club. 

93.  As  regards  Friendly  and  other  Provident  Societies,  it  should  be 
observed  that  the  direct  provision  of  medical  attendance  forms  only  a 
subsidiary  part  of  their  functions.  The  main  object  of  a Friendly 
Society  is  the  payment  of  sick  benefit  for  the  maintenance  of  members 
during  illness ; the  additional  contributions  for  medical  attendance  are 
not  usually  obligatory.  Out  of  nearly  £20,000,000  of  benefits  paid  to 
the  members  of  the  Ancient  Order  of  Foresters  during  the  thirty  years 
1876-1905,  72  per  cent,  was  devoted  to  sick  pay,  16  per  cent,  to  funeral 
allowances,  and  only  12  per  cent,  to  medical  aid.^ 

In  the  Foresters’  Society  about  95  per  cent,  of  the  members  are 
insured  for  medical  aid.®  In  the  Hearts  of  Oak  Benefit  Society,  on  the 
other  hand,  the  majority  of  members  do  not  insure.'^ 

94.  In  London  there  are  forty-three  -provident  dispensaries  issuing 
over  60,000  cards,  representing  about  116,650  individuals  in  Leicester 

^ Nussey,  par.  10.  ^ Report  of  Royal  Commission,  1834,  p.  43.  ® Second  Annual 

Report,  Poor  Law  Commissioners,  18^,  p.  45.  ‘‘  Ihid.^  p.  21.  ^ Stead,  77468  (1). 

® Ibid.  77480.  ' Bunn,  77651.  ® Charity  Organisation  Review,  July,  1907,  pp.  4 and  5. 
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there  are  two  provident  dispensaries  with  about  60,000  members,  or  1 in 
4 of  the  population  ; ^ in  Reading  there  are  17,578  members,^  or  1 in  5 
of  the  population;  in  Northampton  there  are  18,000  members,  or  1 in  5 
of  the  population ; ^ in  Shrewsbury  there  are  6,000  members,  or  about 
1 in  5 of  the  population;^  and  in  Salisbury  there  are  9,190  members, 
or  1 in  2 of  the  population.^  Provident  dispensaries  exist  also  in  some 
of  the  smaller  towns,  e.g.,  Market  Drayton  and  Leominster;  but  in 
rural  districts  the  “ medical  club  ’’  is  more  prevalent.  These  medical 
clubs  may  include  several  medical  men,  in  which  case  they  differ  little 
from  the  provident  dispensary,  or  they  may  be  organised  by  one  doctor 
only.  There  are  many  varieties,  but  in  one  form  or  another  they  are 
almost  universal  and  within  the  reach  of  almost  everyone.  Of  the 
rural  district  of  Hardingstone  we  are  told  : — 

“ Medical  clubs  have  become  so  common  in  this  district  that  it  is  only  in  excep- 
tional cases  that  recourse  is  had  to  the  Poor  Law.”  “ 

And  again  : 

“ They  are  almost  universal  in  Northamptonshire,  I do  not  know  any  village 
without  a club.”  ® 

In  Suffolk  the  county  medical  club  has  9,000  members,  though  a rule 
limits  membership  to  persons  whose  earnings  per  family  are  under  20s. 
a week.”^  At  Bosmere  and  Claydon  ‘‘  a very  great  many  ” belong  to 
medical  clubs  outside  the  county  club.®  In  the  neighbourhood  of  Bury 
St.  Edmunds,  says  Dr.  Stork  : — 

“ There  is  only  one  [doctor]  that  I can  think  of  who  has  not  got  a private  medical 
club  of  his  own.”  ® 

In  towns  also  medical  clubs  are  very  common,  and  in  certain  districts, 
e.g.,  South  Wales,  the  “works’  clubs”  include  almost  the  whole  of  the 
male  working  population,  while  medical  clubs  provide  for  the  remainder.^® 
In  seven  towns — Coventry,  Eastbourne,  Hartlepool,  Kidderminster, 
Norwich,  Southampton  and  Taunton  a “ public  medical  service  ” has  been 
organised  amongst  the  doctors  for  treating  the  poorer  working  class  on 
a provident  basis. 

95.  During  the  past  forty  years  a movement  has  been  developed  in 
many  provincial  towns  for  the  combination  of  the  advantages  of  a 
provident  dispensary  with  -those  of  the  sick  benefit  society.  There  are 
now  medical  associations  with  a total  membership  of  250,000.  The 
members  of  the  various  registered  benefit  societies  in  one  of  these 
towns  meet  together  and  agree  to  lease  a house,  provide  their  own 
drugs,  and  appoint  and  sometimes  house  their  own  medical  officer,  who 
devotes  his  whole  time  to  the  association.  The  introduction  of  the 
co-operative  element  into  the  work  of  these  benefit  societies  appears  on 
the  whole  to  have  been  successful.  But  it  is  one  of  their  incidental 
rules  which  lends  to  their  operations  a special  interest.  The  members’ 
families  are  allowed  to  join.  Instead  of  joining  a benefit  society  for 
himself  and  a provident  dispensary  for  himself  and  his  family,  a man 
can  thus  avoid  paying  twice  over  for  his  own  medical  attendance,  whilst 
his  children,  brought  under  the  direct  influence  of  the  friendly  society 

1 Hewlings,  47501  (12),  (14)  ; Gibbons,  Vol.  IV.,  App.  cxxxii.,  pars.  37  and  40. 
^ Charity  Organisation  Review,  July,  1907,  pp.  4 and  5.  ® Becke,  48224  (5).  ^ Cooper, 

Vol.  VII.,  App.  cvi.,  par.  2.  ’ Percival,  47919  (11).  ® Ihid.,  47942.  ^ Waters, 

73476  (2)  and  (4).  « jjarwood,  73737-41.  » Stork,  75597.  Brown,  34233, 

seq.  Compare  also  Neale,  49222  (7)  ; Biddle,  48889  ; Creswell,  49171  (6),  and  Report 
by  Brit.  Med.  Assn,  on  the  Economic  Conditions  of  Contract  Medical  Practice,  1905, 
p.  18.  Cox,  51859  (8)  ; Ainsley,  52840  (8),  and  Report  by  Brit.  Med.  Assn,  on 
Contract  Practice,  pp.  23  and  80. 
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movement,  will  probably  become  members  of  some  friendly  society 
themselves.^ 

96.  Perhaps  the  best  measure  of  the  progress  made  towards  indepen- 

dence during  the  last  century  is  got  by  comparing  the  membership  of 
friendly  societies  with  the  number  of  paupers.  A Parliamentary  Return 
in  1803  states  the  number  of  societies  in  England  and  Wales  to  be  9,672, 
with  704,350  members,  while  the  numbers  relieved  by  the  Poor  rate  in 
the  same  year  were  1,039,716.  A similar  Return  in  1815  gives  the 
membership  of  friendly  societies  as  925,439,  which  exceeded  the  number 
of  paupers  by  29,446.^  “ On  December  31st,  1904,  the  number  of  mem- 

bers in  the  ordinary  friendly  societies,  and  societies  having  branches, 
was  5,700,000,”  ^ while  the  total  number  of  paupers  of  all  classes  on 
January  1st,  1905,  was  932,000  ^ — an  excess  of  friendly  society  members 
over  paupers  of  nearly  5,000,000. 

97.  It  is  interesting  to  note  the  efforts  of  some  Boards  of  Guardians 
towards  inducing  applicants  for  medical  relief  to  form  provident  habits. 
The  Paddington  and  St.  Pancras  Boards  issue  handbills  with  particulars 
as  to  provident  dispensaries,  and  these  are  given  by  the  relieving  officers 
to  applicants  for  medical  relief.^  The  Reading  Guardians  paid  the 
entrance  fee  of  applicants  to  the  provident  dispensary,  until  the  practice 
was  stopped  by  the  Local  Government  Board.®  At  Brixworth  the 
Guardians  started  a medical  club  which  superseded  parish  relief  and 
developed  into  clubs  for  each  parish  in  the  Union. At  Frimley  a 
medical  club  was  started  by  a Guardian  as  an  alternative  to  Poor  Law 
relief,  and  now  practically  all  the  people  except  the  members  of  friendly 
societies  belong  to  it.®  At  Ipswich  the  district  medical  officer  has  a 
club,  and  the  Guardians  bring  pressure  to  bear  on  applicants  to  join  it 
wherever  possible.^  While  from  Risbridge  comes  the  suggestion  that 
medical  officers  should  be  required  to  start  clubs  at  such  rates  as  the 
Guardians  may  approve  as  being  within  the  reach  of  the  wage-earning 
classes  in  the  district.^® 

98.  The  fees  for  membership  of  a provident  dispensary  or  medical 
club  vary  slightly  in  different  parts  of  the  country ; but  it  may  be  said 
that  the  members  generally  obtain  medical  assistance  at  lower  rates 
than  if  they  went  as  ordinary  patients  to  a doctor.  The  weekly  charge 
for  an  adult  runs  from  about  Id.  at  Leicester  and  Manchester  to  l|^d. 
at  London^®  and  Northampton.^'^  Children  are  admitted  at  about  Jd.  per 
week,  a reduction  being  usually  made  if  the  whole  family  are  members. 
Thus,  in  the  Metropolitan  Provident  Dispensary  Association  not  more 
than  four,^®  and  in  the  Suffolk  County  Club  not  more  than  five,  children 
are  charged  for;  while  in  Northampton^^  and  Leicester  a weekly  pay- 
ment of  3d.  and  34d.  respectively  entitles  a whole  family  (including  the 
father  and  mother)  to  membership  of  the  provident  dispensary.  The 
above  fees  do  not  always  include  midwifery  attendance,  for  which  special 
charges  are  made.  Generally  a maximum  income  limit  for  members, 

^ Cf.  Memorandum  by  Mr.  T.  Hancock  Nunn,  as  to  Friendly  Societies’  Medical  Associa- 
tions, Yol.  XI.,  Minutes  of  Evidence  ; also  “The  Forester’s  Directory,  1907,”  pp.  569-73. 
^ Report  of  Poor  Law  Commission,  1834,  App.  A,  p.  446.  ® Brabrook,  35158.  The 

number  given  does  not  include  the  members  of  Collecting  and  other  special  classes  of 
Friendly  Societies,  who  numbered  upwards  of  8,000,000  at  the  end  of  1904.  Bavy, 

1465.  "Alford,  31946;  Craig,  19466  (21);  Warren,  33487  (47-8).  "Warren, 
33704.  7 Bury,  48031  (10).  « Chance,  27113.  » yupiajny,  73.302.  Brown, 

75895  (14).  Hewlings,  47501  (12).  i^  Niven,  38380  (47).  i"  Warren,  .33487  (17). 
1^  Becke,  Yol.  lY.,  App.  xxvi.  (A).  i"  Waters,  Yol.  YII.,  App.  x. 
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varying  from  about  14s.  to  50s.  per  week,  is  fixed  with  a view  to  ex- 
cluding the  well-to-do,  who  are,  it  appears,  not  above  taking  advantage 
of  the  medical  attendance  at  the  cheap  rates  offered  by  the  dispensaries 
and  medical  clubs. ^ 

99.  As  a rule,  members  of  a provident  dispensary  have  a choice  of 
doctors.^  The  remuneration  of  the  doctor  is  sometimes  based  on  the 
number  of  visits  paid,  and  sometimes  it  represents  a fixed  annual  pay- 
ment (from  about  2s.  to  5s.)  per  member  under  his  care.  Special  fees  are 
allowed  for  midwifery  cases  and  surgical  operations.  Representations 
have  been  made  to  us,  not,  we  think,  without  justification,  that  the 
doctors  of  provident  dispensaries  and  friendly  societies  are  frequently 
underpaid.^  But,  while  this  may  be  so,  we  consider  it  right  to  point  out 
that  the  low  rates  of  remuneration  are  partly  due  to  competition  among 
the  doctors  themselves.  As  Mr.  Lister  Stead,  of  the  Ancient  Order  of 
Foresters,  has  stated  : — 

“ These  rates  are  not  fixed  by  us,  but  they  are  the  prices  suggested  by  the  medical 
men  themselves.  In  my  experience  in  some  of  the  larger  towns,  I find,  I am  sorry 
to  say,  that  medical  men  are  offering  privately  to  do  the  work  at  a less  figure  than 
the  medical  men  already  appointed  are  doing  it  at.”  ^ 

And  again  : — 

“We  do  not  want  in  our  societies  to  raise  any  idea  that  this  medical  benefit  is  in 
the  form  of  a charity.  We  are  quite  content  in  the  society  to  pay  a reasonable 
sum  for  the  service,  and  we  do  not  want  the  man  to  feel  that  he  is  under  any  stigma 
because  he  happens  to  go  to  the  club  doctor.”  ^ 

100.  In  addition  to  the  large  number  who  make  provision  on  the  in- 
surance system,  there  are  many  also,  even  among  the  poorer  working 
class,  who  prefer  to  pay  as  private  patients  and  appear  well  able  to  do 
so.  The  Medical  Officer  of  Health  for  Manchester,  in  reply  to  the 
question  - 

“ Does  it  follow  that  medical  relief  for  those  below  30s.  a week  is,  as  a rule, 
gratuitous  in  Manchester  ? ’’  says  : — 

“ No,  not  at  all.  I have  made  a special  inquiry  into  a large  number  of  individual 
cases  with  a view  to  see  what  actually  does  occur,  and,  as  a matter  of  fact,  I find 
that  a large  proportion  of  people  earning  far  below  that  amount  go  to  private 
practitioners.”  ® 

In  some  rural  districts  even  the  agricultural  labourers  prefer  to  pay 
fees  : — 

“ In  Kent  every  agricultural  labourer  paid  . . . private  fees,  but  the  wages 

were  very  good  there.”  ^ 

In  two  rural  districts  in  the  eastern  counties,  Committees  of  our 
number  were  told,  when  visiting,  that,  though  the  men  were  in  clubs 
themselves,  they  preferred  to  pay  private  fees  for  their  families.® 

101.  It  is  true,  no  doubt,  that  sometimes  poor  people  pay  absurdly 
small  fees  for  very  indifferent  treatment,  but  the  incompetent  doctor  is 
the  exception  and  not  the  rule.  In  rural  districts  it  is  generally  the 
case  that  both  rich  and  poor  are  treated  by  the  same  doctor,  who  is  also 
the  district  medical  officer.  In  the  towns,  the  general  practitioner  in  a 

^ Stork,  75619  ; Waters,  73476  (2)  ; Craig,  Yol.  II.  App.  vii,  (D)  ; Warren,  33487  (14) 
and  Report  by  British  Medical  Association  as  to  Contract  Practice,  p.  76,  &c.,  &c. 
^ Thompson,  34169  ; Warren,  33487  (23)  ; Becke,  48251  ; Percival,  47921  (7)  ; Cropley, 
Yol.  lY.,  App.  cxxii.  par.  6 ; Williams,  Yol.  Y.,  App.  fix.,  par.  11  ; Jenkin,  50848  ; Ex- 
ham, 72533  ; McCarthy,  67620  ; Marlow,  77322  ; Stead,  77475,  &c.,  &c.  » Shaw,  33334  ; 

British  Medical  Association,  39151  ; Dodd,  47191  (9),  47324  ; Cameron,  41717  ; Turner, 
Yol.  lY.,  App.  civ.,  par,  2 ; Longbottom,  Yol.  lY.,  App.  Ixxxiii.  par.  15  ; Young,  38845  ; 
Exham,  72540  ; Hall,  70631  (7);  Williams,  Yol.  YII.,  App.,  xcii.,  par,  8 ; cf.  also  Warren, 
33837  ; Chance,  27161  ; Abbot,  42269  ; Waters,  73522,  Report  by  Dr.  McYail,  p.  159,  &c., 
&c.  Stead,  77528.  Ibid.,  77531.  « Niven,  38392.  ? McCarthy,  67584. 

® Rural  Yisits,  Nos.  82  and  84. 
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working  class  neighbourhood  may  be  quite  as  competent,  if  not  so 
wealthy,  as  the  practitioners  at  the  other  end  of  the  town. 

“ I know,”  says  Dr.  Stonham,  “ a good  many  doctors  in  the  East  End  ; many  of 
them  are  very  good  men  indeed,  I think,” 

That  their  fees  are  unduly  low  is  more  often  due  to  the  unfair  com- 
petition of  charitable  agencies  and  the  competition  among  the  doctors 
themselves  than  to  the  low  value  of  their  services. 

A medical  officer  in  the  Potteries  says  : — 

“ There  is  absolutely  no  difference,  except  in  individual  character,  between  the 
man  who  comes  to  me  as  a private  patient  and  who  comes  through  the  Poor  Law. 
One  puts  into  a dispensary,  or  saves  money  and  pays  the  doctor  ; the  other  finds  it 
leaves  more  for  drink  if  he  sends  to  the  relieving  officer.  They  find  it  so  easy  to 
get  medical  relief,  why  should  they  bother  to  provide  in  any  other  way  ? ” ^ 

(iii.)  Free  Dispensaries. 

102.  One  striking  feature  brought  out  as  the  result  of  our  inquiries 
into  the  methods  of  providing  poor  persons  with  medical  assistance  is 
the  existence,  in  certain  large  urban  centres,  of  extensive  free  dispen- 
saries, while  in  other  centres,  with  not  dissimilar  industrial  conditions, 
such  dispensaries  are  practically,  if  not  entirely,  absent.^  Thus,  on  the 
one  hand,  we  have  such  towns  as  Birmingham,  Leeds  and  Newcastle, 
with  flourishing  free  dispensaries.  The  Newcastle  Dispensary,  we  are 
informed,  does  the  greater  part  of  the  outdoor  medical  work  for  the  poor 
of  the  city.  It  has  seven  whole-time  doctors ; it  treats  about  12,000 
patients  per  annum  ; and,  as  compared  with  the  Poor  Law,  it  does  ten 
or  twenty  times  as  much  work  among  the  poor.^  On  the  other  hand, 
Sheffield  has  no  free  dispensary,®  and  Leicester  is  mainly  served  by 
provident  dispensaries.  There  are,  it  may  be  observed,  a number  of  free 
dispensaries  in  London. 

103.  Many  of  the  free  dispensaries  are  old  endowed  institutions, 
established  before  the  hospitals  had  out-patient  departments.  Some  of 
the  dispensaries  date  from  the  latter  half  of  the  eighteenth  century  ; 
others  are  comparatively  recent  in  their  origin.®  All  are  dependent 
more  or  less  on  charitable  subscribers,  and  Boards  of  Guardians  and 
town  councils  sometimes  contribute  to  the  funds. The  object  of  these 
dispensaries  is  to  provide  medical  attendance  and  medicines  to  poor 
people  who  cannot  afford  to  pay  for  a doctor.  At  Oxford,  however,  a 
witness  informs  us,  the  reason  for  starting  a free  dispensary  was  to 
prevent  people  being  disqualified  from  voting.®  Occasionally  a free 
dispensary  forms  part  of  a “ medical  mission.” 

104.  In  some  cases  the  patients  are  treated  only  at  the  dispensary, 
but  in  others  domiciliary  visits  are  also  paid  by  the  doctors  to  patients 
who  are  unable  to  attend  at  the  dispensary.®  At  Birmingham,  in  addition 
to  medical  attendance  and  medicines,  patients  are  sometimes  supplied 
with  milk,  bovril,  cod-liver  oil,  and  other  medical  extras.^® 

105.  The  quality  of  the  treatment  at  the  dispensaries  is  said  to  be  of 
a high  order,  and  this,  together  with  the  fact  that  it  is  free,  attracts 

^ Stonbam,  21479.  ^ Final  Report  on  the  Relation  of  Industrial  Conditions  to 

Pauperism  by  Mr.  A.  D.  Steel-Maitland  and  Miss  Rose  E.  Squire,  p.  101.  ® Cf.  Davy, 

2442.  Parkin,  51466  (12),  51495.  * Smith,  43153.  ® Montefiore,  35015  (29)  ; 

Warren,  33593  ; Forrest,  Yol.  IV.,  App.  cxxix.,  par.  4 ; Stephens,  Yol.  Y.,  App.  cx., 
par,  4,  7 Parkin,  51466  (5)  ; Stonham,  21597.  ® Thompson,  34147.  ® Forrest, 
Yol.  lY.,  App.  cxxix.,  par.  6 ; Lupton,  Yol.  lY.,  App.  Ixxxv.,  par,  1 (5)  ; Barlow, 
38656  ; Parkins,  51466  (13)  (18)  ; Stephens,  Yol.  Y.,  App.  cx.,  par.  4 ; Pinchard,  Yol. 
lY.,  cxlvii.,  par.  5,  Forrest,  Yol.  lY,,  App.  cxxix.,  par.  8 ; Tillyard,  Yol.  lY.,  App. 
clvii.,  par.  6, 
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large  numbers  of  persons  to  apply. ^ In  some  dispensaries  treatment  is 
mainly  confined  to  persons  who  produce  a subscriber’s  ticket,  but  in 
others  no  tickets  are  necessary. 

While  the  beneficiaries  of  the  dispensaries  consist  chiefly  of  those  who 
are  “ only  a step  removed  from  pauperism,”  ^ or  may  even  comprise 
“the  very  poor  to  the  superior  artisan,”  ^ our  evidence  clearly  shows 
that  the  benefits  of  the  free  dispensaries  are  abused  by  many  who  could 
well  afford  to  pay  ordinary  fees  to  a doctor,  and  by  still  more  who  are 
in  a position  to  join  a provident  dispensary.^  Thus,  Dr.  Trout,  Birming- 
ham, informs  us  : — 

“A  person  attending  a Bible  Class  or  P.S.A.,  on  payment  of  ^d.  or  Id.  per  month 
can  obtain  a subscriber’s  ticket,  entitling  him  to  six  weeks’  continuous  medical 
advice,  attendance,  and  medicine,  and  also  extras  in  the  shape  of  food,  notwithstand- 
ing that  the  person  may  be  in  full  work,  and  the  recipient  of  a wage  up  to  £6  per 
week.”  * 

Mr.  Stableforth,  Newcastle  : — 

“ I get  a big  number  of  tickets  to  give  away  every  year  ; if  I gave  them  to  every- 
body that  applied,  I should  be  giving  them  to  men  with  £2  10s.  and  £3  a week  wages 
who  come  and  apply,  not  isolated  cases,  but  weekly.”  ® 

From  a table  handed  in  by  Miss  Simey,  Newcastle,  giving  the  results 
of  an  investigation  by  the  Charity  Organisation  Society  into  the  circum- 
stances of  forty -nine  applications  to  the  Newcastle  Dispensary  on  a 
given  day  (February,  1902),  it  appears  that  seventeen  applications  were 
from  families  in  receipt  of  £1  6s.  to  £2  17s.  a week,  while  other  eight 
“ should,  it  was  thought,  have  been  independent  of  charitable  medical 
treatment.” 

106.  Where  a free  dispensary  provides  medical  aid  to  thousands  of 
the  poorer  classes  in  the  course  of  a year,  it  must  inevitably  keep  many 
persons  from  having  recourse  to  the  Poor  Law.®  But,  when  the  dis- 
pensary also  admits  to  its  benefits  those  who  should  be  self-dependent, 
there  is  little  doubt  that,  by  destroying  their  incentives  to  thrift,  it  has 
a distinctly  pauperising  tendency.  Witnesses  have  told  us  that  the  free 
dispensaries  are  powerful  and  successful  competitors  of  the  provident 
dispensaries  and  the  medical  clubs,  and  operate  with  hardship  on  the 
medical  profession.^ 

107.  The  Report  of  an  Inquiry  by  a Committee  of  the  British  Medical 
Association  into  the  Economic  Conditions  of  Contract  Medical  Practice 
in  the  United  Kingdom,  states  that : “ Provident  dispensaries  appear  to 
have  been  established  originally  as  public  charities,”  and  several 
witnesses  have  given  instances  of  free  dispensaries  having  been  trans- 
formed into  provident  dispensaries.  One  of  the  largest  provident  dis- 
pensaries in  the  country,  the  Leicester  Provident  Dispensary,  with 
50,000  members,  began  as  a free  dispensary, and  in  London  two  free 
dispensaries  have  recently  adopted  provident  principles.^^  The  latter, 
being  endowed  dispensaries,  were  converted  under  schemes  of  the 
Charity  Commissioners,  which  retained  a portion  of  the  income  for  the 
use  of  a certain  number  of  free  patients.^®  Such  a change  is  wholly 


^ Warren,  33593  ; Bygott,  44006.  ^ Hudson,  Yol.  lY.,  App.  Ixxx.,  par.  7.  ® Forrest, 

Yol.  lY.,  App.  cxxix.,  par.  14  ; Cameron,  41554.  Thompson,  34170  ; Warren,  33591  ; 
Alford,  31977  ; Pinchard,  Yol.  lY.,  App.  cxlvii.,  par.  5 ; Bygott,  44006  ; Armstrong, 
Yol.  Y.,  App.  Ixvi.,  par.  3 ; Russell,  Yol.  Y.,  App.  civ.,  par.  9 ; Armstrong,  Yol.  Y.,  App. 
Ixviii.,  par.  6.  * Trout,  Yol.  lY.,  App.  clix.,  par.  6.  ® Stableforth,  51317.  ^ Simey, 

Yol.  Y.,  App.  ix.  (B).  ^Burnett,  44421  (15);  Bygott,  44006;  Parkin,  51466  (6). 
^Warren,  33487  (41-3),  33773  ; Parkin,  51524.  ^“Report,  p.  4.  Hewlings,  47684. 
Warren,  33487  (44).  Warren,  33695  ; Montefiore,  35043. 
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beneficial.  A free  dispensary  on  a scale  equal  to  that  obtaining  in  some 
towns  does  not  appear  to  be  essential  to  the  welfare  of  the  inhabitants, 
nor  would  much  hardship  be  inflicted  on  many  of  the  beneficiaries  if 
they  were  obliged  to  provide  for  their  medical  assistance  by  means  of 
some  form  of  insurance  against  sickness.^  Moreover,  the  fact  that  a 
dispensary  is  endowed  may  not  be  an  insuperable  obstacle  in  the  way  of 
transforming  it  into  a provident  institution. 

(iv.)  Sanitary  Authorities. 

108.  Soon  after  1834  we  find  the  Poor  Law  Commissioners  impressing 
on  the  Government  the  economical  need  for  legislative  action  with  a 
view  to  improving  the  sanitary  condition  of  the  country.  All  infectious 
disease,  it  was  pointed  out,  was  accompanied  by  “ immediate  and  ulti- 
mate ” charges  on  the  poor  rates. ^ The  labourer  was  suddenly  reduced 
to  a state  of  destitution  necessitating  immediate  relief,  and,  if  he  died, 
his  widow  and  children  had  to  be  cared  for  at  the  expense  of  the  parish. 
The  Commissioners  thereupon  recommended  that  Boards  of  Guardians 
should  be  empowered  to  act  as  an  authority  for  the  removal  of  nuisances. 
For  years  sanitation  meant  little  more  than  this,  and  it  may  be  said  that 
it  was  not  until  after  the  passing  of  the  Sanitary  Act  of  1866  that  the 
modern  s)^stem  of  preventive  medicine  commenced. 

109.  It  is,  perhaps,  not  quite  germane  to  our  Report  to  trace  in  detail 
the  development  of  sanitation  in  England  since  1834,  or  to  estimate  its 
effect  on  pauperism.  But  we  think  it  essential  to  a proper  under- 
standing of  the  problem  of  medical  assistance  of  the  poor  at  the  present 
time,  that  we  should  outline  briefly  the  chief  functions  now  exercised 
by  Sanitary  Authorities  in  regard  to  the  prevention  and  treatment  of 
diseases  in  individuals.  By  so  doing  we  shall  also  be  able  to  form  a 
general  idea  of  the  extent  to  which  the  medical  functions  of  the  Poor 
Law  and  Sanitary  Authorities  at  present  overlap. 

110.  A number  of  witnesses,  chiefly  medical  oflSicers  of  health,  have 
described  w^hat  is  being  done  by  the  Sanitary  Authorities  in  their 
respective  districts.  From  a Memorandum  dated  11th  March,  1908,  on 
the  Unification  of  the  Oflficial  Medical  Services  for  the  Poor,  prepared 
by  the  Medical  Officer  of  the  Local  Government  Board,  we  take  the 
following  enumeration  of  some  details  of  the  work  performed  by  Sani- 
tary Authorities  throughout  the  country  : — 

“ They  have  hospitals  for  the  treatment  of  cases  of  the  more  serious  acute 
infectious  diseases,  and  occasionally  they  lend  out  nurses  for  the  home  treatment 
of  cases  of  these  diseases,  especially  of  puerperal  fever,  erysipelas,  and  enteric  fever. 
They  provide,  in  many  instances,  antitoxic  serum  for  the  gratuitous  treatment  of 
diphtheria,  both  for  prophylactic  and  for  curative  purposes.  The  medical  officer 
of  health  acts  both  in  consultation  with  practitioners  and  independently  in  diag- 
nosing doubtful  cases  of  these  diseases  ; and  either  he  or  his  medical  assistant  visits 
infected  or  suspected  houses,  with  a view  to  the  detection  of  ‘ contact  ’ cases  and 
‘ missed  ’ or  overlooked  cases.  A large  proportion  of  sanitary  authorities  also 
provide  gratuitously  for  the  diagnosis  of  doubtful  cases  of  diphtheria,  enteric  fever, 
and  phthisis  by  bacteriological  means.  A few  sanitary  authorities  pay  doctors’  fees 
when  they  have  been  sent  for  by  midwives  in  difficult  cases.  Much  work  is  also 
being  done  by  sanitary  authorities  in  the  treatment  of  phthisis  (consumption). 
Free  examination  of  sputum  is  provided.  Voluntary  or  compulsory  notification  of 
cases  is  followed,  to  some  extent,  by  action  beneficial  both  to  the  patient  and  his 
family.  The  patient’s  room  is  disinfected  and  cleansed  ; spit-bottles  and  handker- 
chiefs are  supplied  ; sanatorium  training  and  treatment  may  be,  and  is  sometimes, 
provided  (in  Brighton  half  the  total  notified  cases  have  been  treated  and  trained  in 

^ Cf.  Nussey,  32917  (13)  ; Hears,  Vol.  V.,  App.  xciii.,  par.  10.  '^Fourth  Report  Poor 
Law  Commissioners,  1838,  App.  A.  (1),  p.  62 
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the  sanatorium).  Similar  instructions  as  to  the  management  of  the  patient’s  illness 
and  the  prevention  of  infection  are  given  to  the  patient  at  home.  Any  relatives 
found  to  be  flagging  in  health  are  encouraged  to  secure  medical  aid  or  helped  by  its 
provision.  The  new  work  opened  up  by  the  compulsory  medical  inspection  of 
scholars  under  the  Education  (Administrative  Provisions)  Act,  1907,  will  lead  to 
the  detection  of  much  disease,  advice  being  given  to  parents  as  to  the  appropriate 
medical  aid.  School  clinics  have  been  begun  in  some  towns  for  the  treatment  of 
certain  diseases,  especially  the  neglected  chronic  communicable  diseases  of  the 
scalp  and  skin.  The  school  nurse  and  health  visitors  are  following  up  this  work  by 
school  and  domiciliary  visits.  The  responsibility  for  lunacy  is  divided,  the  guardians 
paying  for  most  of  the  patients  in  asylums,  with  the  help  of  a capitation  allowance 
from  the  Government,  while  county  councils  and  county  boroughs  administer  the 
asylums. 

“ This  statement  is  incomplete,  but  it  discloses  the  facts  that  the  line  has  never 
been  strictly  drawn  between  the  prevention  and  the  treatment  of  disease,  and  that 
sanitary  authorities  are  already  responsible  for  the  treatment  of  a very  high  pro- 
portion of  the  total  acute  sickness  among  the  poor.  If  lunacy  be  included  under 
this  head,  sanitary  authorities,  including  county  councils,  probably  treat  more  than 
half  of  the  total  sickness  institutionally  treated  at  the  expense  of  rates  and  taxes.”  ^ 

111.  In  addition  to  these  varied  activities,  mention  should  be  made  of 
the  powers  possessed  by  Sanitary  Authorities  under  the  Public  Health 
Act,  1875,^  and  the  Public  Health  (London)  Act,  1891,^  of  providing 
general  hospitals  for  the  sick  inhabitants  of  their  district.^  The  Sanitary 
Authority  may  either  build  a hospital,  or  contract  for  the  use  of  one, 
or  combine  with  another  Sanitary  Authority  in  providing  a common 
hospital.  There  is  no  limitation  either  to  the  diseases  which  may  be 
treated  in  such  hospitals,  or  to  the  classes  of  persons  who  may  partici- 
pate in  their  benefits.^  Accordingly,  a town  council  may  at  any  time 
erect  a general  hospital  for  the  use  of  the  inhabitants  of  the  borough, 
no  matter  from  what  disease  they  may  be  suffering. 

No  London  borough  appears  to  have  made  use  of  these  powers,  but 
in  the  provinces  the  Urban  District  Councils  of  Widnes  and  Barry  have 
each  provided  accident  hospitals.^  Diseases  such  as  strangulated  hernia 
and  laryngitis  are  treated  in  the  Barry  Hospital,  which  Dr.  Me  Vail 
informs  us  is  a very  popular  institution,  and  is  about  to  be  extended.® 

It  also  appears  that  the  town  council  of  Portsmouth  have  been  con- 
templating the  establishment  of  a maternity  hospital  for  the  express 
purpose  of  preventing  women  from  having  to  go  to  the  Poor  Law.” 

Liverpool  Municipal  Hospital,  although  provided  nominally  for  the 
treatment  of  cases  of  infectious  diseases,  admits  cases  which  are  not 
ordinarily  regarded  as  falling  within  that  category,  e.g.,  bronchitis, 
cystitis,  abdominal  tumour,  appendicitis,  and  poisoning.®  And,  as  was 
mentioned  by  Dr.  Newsholme,®  some  towns,  e.g.,  Brighton,  are  now 
making  institutional  provision  for  the  sanatorium  treatment  of  phthisis, 
a disease  which,  until  recently,  was  not  considered  to  be  one  of  the 
infectious  diseases  within  the  scope  of  the  Sanitary  Authorities. 

Town  councils  may  also  subscribe  to  the  funds  of  a general  hospital, 
e.g.,  the  town  council  of  Newcastle  contribute  £315  annually  to  the 
Royal  Infirmary,^®  and  in  Liverpool  the  corporation  have  made  a grant  of 
£5,000  to  the  children’s  infirmary. 

112.  But,  in  addition  to  these  powers  of  providing  for  the  institutional 

^Vol.  IX.,  Minutes  of  Evidence,  App.  liv.  ^38  & 39  Viet.,  Cap.  55,  Sec.  131. 
«54  & 55  Viet.,  Cap.  7G,  Sec.  75.  '‘Downes,  22940.  ^ Ibid.,  22942  ; Neale,  49232. 

“Report  by  Dr.  McVail,  p.  43.  "Downes,  22946.  ® Report  of  Medical  Officer  of 

Health,  Liverpool,  1905,  pp.  202-9.  ®Newsholme,  92534  (4).  The  Town  Council 
also  subscribe  £105  annually  to  the  Newcastle  Dispensary.  Parkin,  51466  (5). 
“ Raw,  38137. 
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treatment  of  disease,  Sanitary  Authorities  may,  with  the  sanction  of 
the  Local  Government  Board,  also  provide  or  contract  with  any  person 
to  provide  a temporary  supply  of  medicine  and  medical  assistance  for 
the  poorer  inhabitants  of  their  district.^  In  this  connection  it  may  be 
mentioned  that  the  Manchester  Town  Council  distribute  medicine  during 
the  diarrhoea  season,^  and  a number  of  towns  supply  anti-toxin  serum. 
Manchester  Town  Council  also  pay  the  fees  of  a medical  man  called  in 
to  assist  a midwife.^  Medical  extras  are  sometimes  provided  by  the 
Sanitary  Authority  in  cases  of  violent  epidemic.^  In  actual  practice 
the  distribution  of  medicine  is  mainly  confined  to  cases  of  infectious 
diseases,  but  the  Statute  has  placed  no  limit,  other  than  the  sanction  of 
the  Local  Government  Board,  to  the  types  of  diseases  for  the  cure  of 
which  medicine  and  even  medical  attendance  may  be  provided  by  the 
Sanitary  Authorities. 

113.  In  London  power  is  given  to  recover  the  cost  of  treatment  of 
any  patient  who  is  not  a pauper  and  is  not  sufiering  from  an  infectious 
disease  : in  the  provinces,  the  cost  may  also  be  recovered  in  respect  of 
infectious  cases. ^ In  practice,  however,  the  treatment  of  patients  by  the 
Sanitary  Authorities  is  usually  gratuitous. 

114.  The  two  essential  differences  between  the  Sanitary  Authority 
and  the  Poor  Law  medical  service  are  that  the  function  of  the  first  is 
preventive  and  of  the  second  curative.  The  one  acts,  as  it  were,  in  the 
interests  of  the  community  in  its  work  of  prevention,  and  is,  therefore, 
almost  invariably  gratuitous:  the  other  in  the  interests  of  the  individual 
who  may  be  called  upon  for  payment.  These  characteristics  must  not 
be  forgotten,  for  they  are  inherent  in  the  nature  of  the  services  rendered, 
and  constitute  a difference  which  is  not  infrequently  lost  sight  of  in 
schemes  of  suggested  reform.® 

(v.)  Education  Authorities. 

115.  Mention  should  be  made  of  the  work  of  the  Education  Authori- 
ties in  connection  with  diseases  among  school  children,  especially  as 
their  sphere  of  activity  promises  to  extend  in  the  near  future.  Under 
the  Education  (Administrative  Provisions)  Act,  1907,  Sec.  13,  they  have 
power  : — 

(1)  To  provide  for  the  systematic  medical  inspection  and  super- 
vision of  school  children  ; and 

(2)  To  make  “ such  arrangements  as  may  be  sanctioned  by  the 
Board  of  Education  for  attending  to  the  health  and  physical 
condition  of  the  children.” 

116.  As  a means  of  ameliorating  “ the  evils  revealed  by  medical 
inspection,”  the  Board  of  Education  indicate,  in  a Memorandum  dated 
November  22nd,  1907,  that  “the  establishment  of  school  surgeries  or 
clinics,”  “ in  centres  where  it  appears  desirable,”  may  ultimately  be 
necessary.  The  subject  of  specific  medical  treatment  being,  however, 
one  for  “ subsequent  consideration  in  the  light  of  findings  of  medical 
inspection  and  the  collateral  issues  raised  thereby,”  the  Board  have, 
meantime,  only  called  upon  the  Education  Authorities  to  apply  measures 
of  amelioration  to  what  “ are  commonly,  though  in  a sense  erroneously, 
regarded  as  minor  ailments.”  At  the  same  time  the  Board  point  out 
that,  “ properly  administered,  the  Act  must  become  something  more 

Sec.  77,  Public  Health  (London)  Act,  1891  ; and  Sec.  133,  Public  Health  Act,  1875. 

Niven,  38380  (40).  ^ Ibid.  (42).  ^ Stonham,  21680.  ^ Sec.  76,  Public  Health 

(London)  Act,  1891  ; and  Sec.  132,  Public  Health  Act,  1875.  ® Cf.  Niven,  38380  (33). 
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than  a mere  record  of  disabilities  and  defects,”  and  that  it  “ lays  upon 
Education  Committees  duties  involving  ‘treatment’  in  a broad  concep- 
tion of  the  term.”  ^ 

117.  The  Education  Authorities  are  also  required  to  send  blind  and 
deaf  children  to  special  institutions  and  pay  the  cost  of  their  mainten- 
ance therein,  or  they  may  themselves  provide  a school  for  such  children. 
They  are  further  empowered  to  provide  special  classes  or  special  schools 
for  physically  or  mentally  defective  children  and  for  epileptics.^ 

(e)  Conclusions. 

Indoor  Medical  Relief. 

1.  We  have  seen  that  indoor  medical  relief,  administered  under  the 
purely  deterrent  principle  of  the  workhouse  system, .ended  in  failure 
and  was  abandoned  in  1867  in  favour  of  a system  in  which  “ curative 
treatment”  became  the  dominant  principle.  That  principle,  inculcated 
by  the  Central  Authority,  adopted  by  the  Local  Authorities,  nurtured 
by  the  influence  of  public  opinion,  and  developed  by  the  logic  of  circum- 
stances, has  gradually  revolutionised  the  treatment  of  the  indoor  sick 
poor  in  those  unions  which  have  established  infirmaries  under  separate 
management.  These  separate  infirmaries  are  now  fulfilling  functions 
far  beyond  those  for  which  they  were  originally  intended  ; they  consti- 
tute a useful  adjunct  to  the  voluntary  hospitals  ; and  in  some  cases  they 
even  supply  the  want  of  a voluntary  hospital.  The  anomalous  situation 
that  has  arisen  may  be  said  to  represent  the  effect  of  the  unsatisfied 
demand  on  the  part  of  the  community  for  hospital  treatment.  In 
short,  the  separate  infirmaries  are  practically  “ State  ” or  rate-aided 
hospitals. 

2.  That  there  still  exists  in  the  minds  of  certain  of  the  respectable 
poor  a prejudice  against  entering  the  Poor  Law  infirmary,  is  undeniable, 
but  it  is  equally  true  that  the  prejudice  is  fast  disappearing.  On  the 
other  hand,  in  spite  of  great  improvements,  medical  relief,  when 
administered  in  the  workhouse,  is  still  repellent  to  large  numbers  of  the 
sick  poor. 

Outdoor  Medical  Relief. 

3.  The  chief  improvement  in  the  system  of  outdoor  medical  relief  has 
been  the  establishment  of  dispensaries  in  the  Metropolis  and  in  a few 
large  urban  centres.  A beginning  has  also  been  made  towards  providing 
a system  of  trained  nursing  for  the  sick  outdoor  poor. 

4.  It  has  been  the  aim  of  the  Central  Authority  in  their  administration 
of  outdoor  medical  relief  to  leave  the  independence  of  the  labouring 
classes  unimpaired  and,  in  this  respect,  the  administration  has  had  a 
fair  measure  of  success,  for,  as  we  have  shown,  large  numbers  do  now 
make  provision  for  medical  aid  in  sickness  by  some  form  of  insurance. 

5.  As  regards  those  who  have  not  made  such  provision,  outdoor 
medical  relief  is  an  attraction  to  many  who  are  quite  able  to  join  a 
medical  club  or  a provident  dispensary.  On  the  other  hand,  the  stigma 
which  still  accompanies  the  receipt  of  that  relief  deters  many  poor 
persons — probably  the  most  respectable  of  the  poor — from  seeking 
qnedical  aid  at  times  when  they  are  sorely  in  need  of  it. 

^ Memorandum,  pars.  14  and  15.  ^ Elementary  Education  (Blind  and  Deaf 

Children)  Act,  1893  ; and  Elementary  Education  (Defective  and  Epileptic  Children) 
Act,  1899. 
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Agencies  for  Supg)lying  Poor  Persons  with  Medical  Assistance 
outside  the  Poor  Law. 

6.  Voluntary  Hospitals. — While  the  voluntary  hospitals  provide 
gratuitous  medical  assistance  (both  indoor  and  by  means  of  their  out- 
patient departments)  to  a large  and  increasing  number  of  persons  of  the 
same  social  status  as  the  pauper  classes,  the  relation  of  these  hospitals 
to  the  community  has  been  materially  changed  by  the  establishment 
and  rapid  growth  of  the  infirmaries  under  the  Poor  Law.  Originally, 
the  voluntary  hospitals  provided,  practically,  the  onl}"  means  of  dealing 
with  sick  paupers  in  need  of  medical  or  surgical  treatment  in  an 
institution  ; at  the  present  time,  the  accommodation  provided  by  the 
Poor  Law  Infirmaries  far  exceeds  in  extent  that  provided  by  the 
voluntary  hospitals. 

7.  Generally  speaking,  the  accommodation  provided  in  the  voluntary 
hospitals  is  insufficient  ; difierent  districts  are  unevenly  supplied  with 
such  hospitals;  while  some  districts  are  wdthout  them  altogether. 

8.  The  benefits  of  the  voluntary  hospitals  are  largely  taken  advantage 
of  by  the  well-to-do  classes. 

9.  Provident  dispensaries,  medical  clubs,  etc. — Great  progress  has 
been  made  since  1834  in  the  provision  of  medical  assistance  for  the 
working  classes  on  a self-supporting  basis.  In  certain  towns  and  rural 
districts  large  numbers  of  the  wage-earning  classes  make  such  provision 
by  some  form  of  thrift,  e.g.,  by  becoming  members  of  a provident  dis- 
pensary or  a medical  club. 

10.  Free  dispensaries. — On  the  other  hand,  in  certain  other  towns, 
free  dispensaries  flourish  on  a large  scale.  The  benefits  of  these  dis- 
pensaries are,  it  appears,  abused  by  many  who  might  become  members 
of  provident  dispensaries. 

11.  Sanitary  Authorities.- — The  Sanitary  Authorities,  in  addition  to 
their  functions  connected  with  the  prevention  and  treatment  of  in- 
fectious diseases,  have  been  empowered  to  provide  out  of  the  rates  : — 

(а)  General  hospitals  for  the  sick  ; 

(б)  Medicine  and  medical  assistance  for  the  “ poorer  inhabitants.” 

So  far,  these  powers  have  only  been  very  slightly  used.  The  range  of 

infectious  diseases  dealt  with  by  the  Sanitary  Authorities  and  the 
methods  of  preventing  and  treating  such  diseases  would  appear,  however, 
to  be  widening. 

12.  Education  Authorities. — The  Education  Authorities,  in  addition 
to  their  educational  functions,  have  recently  been  empowered  to  provide 
a system  of  medical  inspection  and  supervision  of  school  children,  and 
they  may  arrange  for  the  treatment  of  diseases  revealed  by  such  inspec- 
tion. They  have  also  power  to  make  provision  in  institutions,  or  in 
special  schools,  for  children  afflicted  with  certain  diseases. 

13.  d’he  public  provision  of  medical  assistance,  which,  in  1834,  was 
entirely  in  the  hands  of  the  Poor  Law  Authorities  is  now  shared  between 
these  authorities,  the  Sanitary  Authorities  and  the  Education 
Authorities. 
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118.  Having  outlined  the  historical  development  of  Poor  Law 
medical  relief  since  1834,  we  have  now  to  consider  its  present  position, 
not  only  as  an  independent  organisation  but  also  in  relation  to  the 
larger  question  of  the  methods  adopted  for  supplying  the  poorer  classes 
generally  with  medical  assistance. 

We  have  shown  that  great  advances  have  been  made  since  1834. 
We  can  say  that  the  sick  poor  were  probably  never  so  well  looked  after 
as  they  are  at  the  present  day.  But,  at  the  same  time,  we  have  received 
much  evidence  to  the  effect  that  the  system  of  Poor  Law  medical  relief 
suffers  from  palpable  defects,  and  requires  recasting  and  enlargement. 
To  these  considerations  we  now  devote  our  attention. 

(a)  Inspection  of  Medical  Relief  by  Central  Authority. 

119.  For  the  whole  of  England  and  Wales  the  Local  Government 
Board  have  two  Poor  Law  medical  inspectors,  a senior  inspector,  whose 
work  is  chiefly  confined  to  London,  and  a junior  inspector  for  the 
provinces. 

120.  The  senior  medical  inspector  is  one  of  the  general  inspectors  for 
the  Metropolis.  He  makes  such  inspections  and  reports  as  may  be 
requisite  from  time  to  time.  He  also  advises  the  Board  on  any  questions 
of  Poor  Law  administration  in  the  Metropolis,  or  in  the  provinces, 
which  may  be  referred  to  him.^ 

121.  The  duties  of  the  junior  inspector  are  somewhat  more  circum- 
scribed. His  primary  duty  is  to  visit  annually  six  workhouse  infirmaries 
or  sick  wards,  or  Poor  Law  schools,  etc.,  in  each  of  the  thirteen  Poor  Law 
districts  into  which  England  and  Wales  (excluding  London)  is  divided.^ 
The  institutions  to  be  visited  are  chosen  by  the  general  inspectors  as 
being  institutions  which  they  consider  “ may  with  most  advantage  be 
visited  ...  in  the  course  of  the  year.”^  The  medical  inspector  usually 
visits  these  institutions  in  company  with  the  general  inspectors. 
Reports  on  the  joint  inspections  are  not  made  “ unless  specially  requested 
by  the  Board.”  But,  during  the  last  five  years,  the  general  inspectors 
and  the  medical  inspector  have,  in  practice,  made  a report  whenever 
they  considered  it  desirable  to  do  so.  On  the  whole  the  arrangement  is 
said  to  work  harmoniously.^ 

In  addition  to  the  routine  inspection  of  institutions,  the  provincial 
medical  inspector,  on  requisition  to  the  Department,  is  available  “ for 
any  particular  inspection  which  [the  general  inspectors]  may  require  to  be 
made,”  even  if  this  latter  work  should  involve  the  sacrifice  of  some  of 
the  routine  inspections.®  The  policy  of  the  Board  being  to  maintain  the 
responsible  supremacy  of  the  general  inspector  in  his  own  particular 
district,  the  medical  inspector  practically  acts  in  the  capacity  of  an 
assessor  at  inquiries  held  by  the  general  inspector.  The  medical 

^Davy,  1790  ; Downes,  22909.  ^Davy,  1790  ; Fuller,  Vol.  I.,  App.  xxi.  (A)  par.  2. 
® Minute  of  Local  Government  Board,  dated  10th  June,  1889  ; Fuller,  Vol.  I.,  App.  xxi. 
(B).  Ibid.,  see  also  Fuller,  Vol.  I.,  App.  xxi.  (A),  pars.  6,  7 and  10.  ^Fuller,  10243. 


PART  V. — Chapter  2. 


REVIEW  OF  THE  SYSTEM  OF  MEDICAL  ASSISTANCE  TO  THE  POOR.  343 

inspector  for  the  provinces  also  advises  the  Board  as  to  plans  for 
infirmaries,  etc.,  submitted  for  their  approval,  and,  generally,  as  to 
questions  involving  medical  knowledge.^ 

122.  Looking  to  the  fact  that  there  are  some  thousand  Poor  Law 
institutions  in  England  and  Wales,  and  only  two  medical  inspectors,  it 
is  obvious  that  a very  large  proportion  of  the  institutions  cannot  receive 
any  medical  inspection  on  behalf  of  the  Central  Authority  except  at 
long  intervals.  Indeed,  it  would  appear  that  the  medical  inspector  for 
the  Metropolis  has  “ not  had  much  time  of  late  years  to  make  systematic 
routine  inspections”;  his  inspections  “have  been  practially  inspections 
for  a particular  purpose  The  Poor  Law  institutions  throughout 
England  and  Wales  are,  of  course,  regularly  inspected  by  the  general 
(lay)  inspectors,  and,  were  these  institutions  occupied  only  by  healthy 
inmates,  this  might  suffice.  But,  almost  every  workhouse  contains  some 
sick  inmates,  and  a larger  number  on  the  border  line  between  infirmity 
and  sickness — all  of  whom  are  more  or  less  in  need  of  medical  care. 
The  children  in  the  Poor  Law  schools  are  in  a large  measure  physically 
or  mentally  backward,  and  in  addition,  each  school  has  its  own  infirmary. 
And  Poor  Law  infirmaries,  when  separated  from  the  general  workhouse, 
are  entirely  devoted  to  medical  work  upon  which  a lay  inspector  cannot 
pass  an  expert  opinion. 

123.  Yet,  notwithstanding  these  considerations,  the  medical  inspection 
of  a particular  institution  primarily  depends  upon  whether  the  general  in- 
spector considers  it  to  be  of  advantage  that  it  shoidd  be  so  inspected. 
We  have  no  reason  to  suppose  that  the  general  inspectors  do  not  super- 
vise, to  the  best  of  their  ability,  the  medical  arrangements  in  the  various 
institutions  in  their  respective  districts,  or  that  they  do  not  make  a 
judicious  selection  of  the  institutions  to  be  inspected  by  the  medical 
inspector.  But  it  must  be  remembered  that  the  general  inspectors  have 
have  had  no  training  which  would  qualify  them  to  detect  shortcomings 
in  an  institution  of  so  special  a character  as  a workhouse  infirmary. 
The  Local  Government  Board,  it  is  true,  directs  the  local  medical  officers 
to  report  from  time  to  time  on  the  condition  of  the  institutions  under 
their  charge,  and  guarantees  the  independence  of  their  judgment  by 
giving  them  security  of  tenure.  From  our  knowledge  and  observation 
of  the  zeal  and  ability  of  these  officers,  we  feel  sure  that  this  trust  is 
not  misplaced,  but  we  have  it  in  evidence  that  their  reports  are  some- 
times of  a perfunctory  character.^  An  officer  can  hardly  be  expected  to 
invite  criticism  of  an  institution  for  the  good  management  of  which  he 
is  primarily  responsible. 

124.  Dr.  McVail  informs  us  that  every  one  of  the  institutions  visited 
by  him  “ would  be  the  better  of  a rigid  examination  at  not  very  infre- 
quent intervals,”  and  we  agree  with  his  recommendation  that  there 
should  be  on  behalf  of  the  Local  Government  Board  “ systematic  medical 
visitation  of  all  Poor  Law  institutions.”  ^ 

125.  As  in  this  section  we  shall  largely  quote  from  Dr.  McVail’s 
Report,  it  may  be  well  to  state  now  the  circumstances  which  gave  rise 
to  his  appointment  as  an  Investigator.  Certain  complaints  having  been 
made  to  us  as  to  the  system  of  Poor  Law  medical  relief  in  England  and 
Wales,  we  felt  that  it  was  very  desirable  that  an  outside  and  indepen- 
dent medical  authority  should  give  us  his  views  upon  the  efficacy  of  the 

^ Fuller,  Vol.  I,,  App.  xxi,  (A),  par.  12.  ^ Downes,  22910.  ^ Fleming,  9.S19  ; 

Report  by  Dr.  McYail,  pp.  28  and  63.  ^ Ibid.,  pp.  62  and  149. 
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system,  and  we  selected  Dr.  McVail  for  that  purpose.  Dr.  Me  Vail  has 
established  a high  reputation  in  the  discharge  of  his  duties  as  medical 
officer  of  health  for  the  counties  of  Stirling  and  Dumbarton,  and  is  an 
acknowledged  authority  on  hospital  treatment.  His  instructions  were  ; 
“ To  inquire  into  and  report  on  the  methods  and  results  of  the  present 
system  of  administering  indoor  and  outdoor  Poor  Law  medical  relief  in 
certain  unions  to  be  selected  from  a list  drawn  up  by  the  Commission.” 
His  Report,  which  is  printed  in  the  Appendix,  is  a thorough  and  close 
examination  of  the  various  localities  and  institutions  that  he  visited. 

126.  Except  in  London,  the  arrangements  for  outdoor  medical  relief 
have  not  been  subjected  to  central  inspection  either  lay  or  medical.  The 
need  for  such  inspection  was  strongly  urged  upon  us  by  medical  officers;  ^ 
it  is  further  borne  out  by  Dr.  McVail’s  Report^  and  by  our  own  observa- 
tion of  cases  in  receipt  of  out-relief. 

The  inspection  of  out-relief  cases,  as  we  have  seen,  has  not  been  con- 
sidered to  be  part  of  the  ordinary  duties  of  the  general  inspectors.  It 
has  never  been  accepted  as  part  of  the  duty  of  the  Poor  Law  authorities 
to  treat  the  recipients  of  outdoor  relief  as  being  within  their  tutelage  and 
guardianship  in  the  same  sense  as  are  the  inmates  of  institutions.  The 
result  has  been  in  many  localities  to  exempt  the  treatment  of  outdoor 
patients  from  any  supervision  whatever. 

127.  The  primary  responsibility  of  the  Public  Assistance  Authorities  * 
for  adequate  inspection  and  supervision  of  the  medical  relief  arrange- 
ments should,  we  think,  be  clearly  recognised  and  carefully  maintained. 
With  the  extension  of  the  administrative  area  it  should  be  the  policy  of 
the  Central  Authority  to  establish  this  responsibility  still  further.  But, 
meanwhile,  we  recommend  that  the  Local  Government  Board’s  staff  of 
medical  inspectors  should  be  increased,  and  that  the  arrangements  for 
outdoor  and  indoor  medical  relief  throughout  the  country  should  be 
periodically  submitted  to  medical  inspection  on  behalf  of  the  Board. 

(b)  Remuneration  of  Medical  Officers— Indoor  and  Outdoor — 
AND  Supply  of  Medicines. 

128.  The  Poor  Law  medical  officers  are  permanent  officials  whose 
appointments  and  salaries  must  be  approved  by  the  Local  Government 
Board.  We  have  received  a considerable  body  of  evidence  as  to  the  want 
of  uniformity  in  and  the  general  inadequacy  of  the  salaries  of  district 
and  workhouse  medical  officers  and  infirmary  superintendents.^  It  is 
alleged  that  the  guardians  rely  on  the  deficiency  in  the  salary  being 
made  up  by  the  vaccination  fees  which  the  medical  officer  receives.^ 
Dr.  Fuller  says,  “ it  is  undeniable  that  the  majority  of  medical  officers  in- 
or  outdoor  are  paid  salaries  miserably  inadequate.”  A medical  officer, 
in  referring  to  the  effect  of  the  alleged  underpayment  of  doctors,  can- 
didly states  that  “ the  outdoor  parish  doctors  are  so  underpaid  that  they 
cannot  be  expected  to  give  sufficient  attention  to  the  sick  poor  ” ; ® while 

* i.e.  the  new  proposed  Poor  Law  Authorities. 

^ Stephens,  345GG  (G),  34G48  ; Hears,  Yol.  Y.,  App.  xciii.  (5)  ; Williams,  Yol.  YII., 
App.  xci.,  par.  G.  ^ Report  by  Dr.  McYail,  p.  149.  ® Fuller,  Yol.  I.,  App.  xxi.  (25), 

10459  ; cf.  Alden,  27359  (16)  ; Hawkyard,  42G90  ; Fleming,  8920,  9311  (28)  ; Thomas, 
Yol.  I.,  App.  viii.  (37)  ; Peters,  200G1,  20099  ; McYail,  p.  119  ; Greenwood,  .33391  (8)  ; 
Stork,  75684-6,  7.5.589  (13);  Pochin,  74870-3  (9);  Clark,  Yol.  YII.,  App.  cv.  (1-9); 
Burnet,  4452G  ; Downes,  23005  ; Russell,  Yol.  Y.,  App.  civ.  (2)  ; British  Medical  Asso- 
ciation, 39448  ; Emberton,  71433  ; Slade-King,  G9859  ; Spurrell,  23332-7  (14)  ; Stonham, 
21.366  ; Williams,  Yol.  YII.,  App.  xci  (5).  Bygott,  44228  ; British  Medical  Associa- 
tion, .39068-80  ; Greenwood,  .33391  (9).  ^ Hears,  Yol,  Y.,  App.  xciii.  (5). 
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another  qualifies  this  by  stating  that  the  work  “ is  not  badly  done,  but 
it  is  underpaid,  and  so  far  as  it  is  underpaid  it  is  not  well  done.”  ^ A 
Committee  of  our  number  also  report : — 

“ The  medical  officer  quite  frankly  admitted  that  he  was  not  able  to  give  to  the 
patients  as  much  attention  as  they  ought  to  have.  This  he  laid  at  the  door  of  the 
guardians,  who,  he  said,  would  neither  remunerate  him  sufficiently  nor  provide  him 
with  an  assistant.”  ^ 

On  the  other  hand  it  would  appear,  from  an  analysis  of  certain  returns 
obtained  by  the  Departmental  Committee  on  Vaccination  Expenses,  that 
the  average  remuneration  per  visit  received  by  district  medical  officers 
in  respect  of  Poor  Law  work  was  2s.  6d.  and  over  in  about  40  per  cent, 
of  the  unions.  This  is  as  much  as  an  artisan  could  pay.  In  9 per  cent, 
of  the  unions  the  average  remuneration  was  under  Is.  per  visit.  The 
variations  are  striking  : from  6d.  to  44s.  7d.  in  neighbouring  unions, 
possibly  due  in  some  cases  to  changes  in  population  since  the  district 
was  formed. 

129.  Representations  have  been  made  to  us  that  a medical  officer,  who 
may  require  to  call  in  another  medical  practitioner  (e.g.,  an  angesthetist) 
to  assist  at  an  operation,  has  often  a difficulty  in  obtaining  payment  from 
the  Guardians  for  the  fee  of  the  assistant.^  Further,  it  has  frequently 
been  pointed  out  to  us  that  the  scale  of  fees  allowed  to  medical  officers 
in  respect  of  surgical  operations,  which  was  fixed  so  long  ago  as  1842,  is 
urgently  in  need  of  revision.^  As  Dr.  Downes  has  put  it : — 

“ Since  1842,  operative  surgery  has  been  extended  and  revolutionised  beyond  all 
anticipations.  ...  It  follows  that  the  list  of  operations  which  a medical  practitioner 
may  be  expected  to  perform  at  any  time  or  on  urgent  necessity  is  many  times  greater 
now  than  it  was  sixty  years  ago.  This  has  necessitated  a very  large  addition  to  the 
schedule  of  possible  operations  which  may  have  to  be  performed.  The  scale  is  obso- 
lete in  several  particulars.  It  provides  a very  fair  fee  for  the  operation  of  strangu- 
lated hernia,  but  it  does  not  provide  anything  for  abdominal  operations,  which  were, 
of  course,  not  dreamt  of  in  those  days.  There  is  a considerable  allowance  for  ampu- 
tation, but  no  provision  for  conservative  surgery,  so,  as  the  scale  stands,  there  is  an 
inducement  to  amputation,  and  no  inducement  to  conservative  operations.  I am 
not  suggesting  for  a moment  that  weighs,  but  it  is  a fact  that  in  the  thing  which 
exists  there  is  no  inducement.”  ^ 

Moreover,  in  the  opinion  of  Dr.  McVail,  this  antiquated  scale  of  fees 
has  a tendency  to  encourage  certain  kinds  of  operation  and  to  dis- 
courage others.®  But  we  do  not  think  it  necessary  to  dwell  on  the  point, 
as  we  understand  that  the  Local  Government  Board  have  under  con- 
sideration the  issue  of  a new  Order. 

130.  In  many  instances,  although  the  salary  nominally  paid  to  the 
medical  officer  appears  to  be  fairly  adequate,  it  is  much  diminished  by 
his  having  to  provide  out  of  it  any  medicines  that  may  be  required  by 
the  sick  paupers  under  his  charge.®  This  system  offers  an  inducement 
to  an  unscrupulous  medical  officer  to  stint  the  supply  of  medicines,  or  to 
supply  drugs  of  an  inferior  quality,  or  to  order  alcohol  (which  is  paid  for 
by  the  guardians)  in  lieu  of  medicines.^  The  practice  is  an  objectionable 

^ Dodd,  47275.  ^ Visits  : Urban,  20.  ^ Biddle,  49014,  48888  (26)  ; Packer, 

70186  (5)  ; Piggott,  75819-20  ; British  Medical  Association,  .89447  ; Greenwood,  3.8391  ; 
Fleming,  9301.  ^ Hall,  706.81  (9)  ; Exham,  726.52-5  : Waters,  73529,  Greenwood, 

.8.8391  (7),  3.8413-7.  “ Downes,  2.8022  ; Hall,  70775-9  ; cf.  Stork,  7.5736.  ® See 

Report  of  Dr.  McVail,  pp.  88,  110-1  and  122.  ^ Fuller,  10614  ; Fleming,  9305. 

"Clark,  Vol.  VII.,  App.  cv.  (2);  Russell,  Vol.  V.,  App.  civ.  (2);  Bircham,  4934; 
Fuller,  10541  ; Slade-King,  69865  ; Packer,  70259  ; Emberton,  71432  ; Biddle,  48938  ; 
Neale,  49222  ; Dodd,  47311  ; Culross,  Vol.  VII.,  App.  xxix.  (3)  ; Routh,  Vol.  VII., 
App.  Ixxv.  (4)  ; Anderson,  Vol.  V.,  App.  Ixv.  (.8)  ; Visits  : Rural,  93.  ® Fuller,  10199; 

Williams,  Vol.  VII.,  App.  xci.  (5)  ; White,  Vol.  VII.,  App.  clix.  (8). 
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one.  A medical  officer  should  not  be  put  in  the  position  where  his  treat- 
ment of  a case  can  be  influenced  by  his  ability  or  inability  to  supply 
certain  medicines  which  he  may  consider  necessary. 

Dr.  Fuller  has  graphically  described  some  of  the  evils  arising  from 
the  under-payment  of  medical  officers  in  the  provinces.  He  says  : — 

“ About  three  weeks  ago  I was  inspecting  a workhouse,  and  I noticed  a case  in 
bed  ; I asked  the  medical  officer  what  the  case  was,  and  he  told  me  that  it  was  a 
case  suffering  from  syphilitic  disease,  and  apparently  from  what  he  said  it  was  cur- 
able. I asked  him  if  the  case  was  having  drug  treatment.  He  said  : ‘ No,  I cannot 
afford  it  ; my  salary  is  not  sufficiently  adequate  for  me  to  find  the  expensive  drugs 
necessary.’  I asked  him  then  whether  he  had  reported  this  matter  to  his  guardians, 
and  he  said  : ‘No,’  and  I advised  him  to  do  so.”  “(Chairman.)  Q.  Is  that  the  only 
case  ? — That  is  the  latest  case.  I think  that  is  a very  good  example  of  cases  that 
frequently  come  under  my  notice.”  ^ 

131.  It  is,  we  think,  only  fair  to  add  that  the  blame  for  the  inadequacy 
of  the  medical  officers’  salaries  cannot  always  be  laid  at  the  door  of  the 
Guardians.  The  competition  of  the  medical  men  themselves,  and  their 
want  of  cohesion  in  the  matter  of  any  attempt  to  raise  the  salaries,  have, 
we  are  told,  both  tended  to  keep  the  remuneration  at  a minimum.^ 
Moreover,  it  is  alleged  that  the  appointment  of  district  medical  officer 
is  valuable  to  its  holder  apart  altogether  from  the  monetary  emoluments 
attached  to  the  post,^  and  that  low  salaries  may  be  sometimes  taken  for 
the  sake  of  a collateral  appointment  such  as  that  of  public  vaccinator.^ 
While  a very  large  proportion  of  the  medical  officers  do,  we  believe,  per- 
form their  work  faithfully,®  and  without  any  regard  to  such  considera- 
tions as  have  been  indicated  above,  we  think  it  essential  for  the  efficiency 
of  any  system  of  public  medical  service  that  the  medical  officers  should 
receive  adequate  compensation  for  their  services.  We  also  consider  that 
medicines  should  be  directly  provided  by  the  Public  Assistance  Authori- 
ties and,  where  this  is  impracticable,  that  some  equitable  arrangement 
should  be  made  whereby  the  cost  of  drugs  and  medical  appliances  should 
be  provided  without  forming  a charge  on  the  salary  of  the  medical 
officer. 

132.  We  do  not  feel  qualified  to  determine  the  actual  amount  or 
method  of  remuneration  which  should  be  fixed  for  the  various  grades  of 
medical  officers  employed  ; this  is  a detail  which  can,  we  believe,  be 
safely  left  to  the  judgment  of  the  new  authorities  which  we  propose  to 
set  up.  The  salary  should,  as  far  as  possible,  however,  be  settled  on  a 
consideration  of  the  Poor  Law  services  concerned  and  without  taking 
into  account  any  collateral  appointment. 

(c)  Institutional  Medical  Relief. 

(i.)  Accommodation  for  the  Sick. 

133.  Rural  Sick  Wards. — Dr.  McVail  informs  us  that  the  sick  wards 
of  the  rural  workhouses  not  infrequently  provide  less  cubic  space  than 
the  standard  laid  down  by  the  Local  Government  Board.  The  wards 
are  also  frequently  defective  as  regards  such  matters  as  ventilation, 
light,  water  supply  (hot  and  cold),  bathing  arrangements  and  the  sani- 


^ Fuller,  10610.  Fuller,  Vol.  I.,  App.  xxi.,  Stat.  25,  but  cf.  Greenwood,  33391  (5). 
Dodd,  47191  (7).  Edwards,  51188.  Fuller,  10629-39.  » Greenwood,  33419-20. 

Percival  (15),  47946-7.  Pochin,  74833.  Fleming,  9320.  Shaw,  33199-02.  British 
Medical  Association,  39078-84.  Greenwood,  33401.  ® Preston  Thomas,  Vol.  I., 

App.  viii.  (37). 
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tary  conditions  in  the  immediate  vicinity  of  the  building ; but  in  com- 
menting upon  these  deficiencies  Dr.  Me  Vail  observes: — 

“A  comparatively  moderate  expenditure  would  yield  a sufficient  remedy  for  most 
of  the  objectionable  conditions.”  ^ 

Judged  simply  by  the  number  of  beds,  the  accommodation  provided 
for  the  sick  in  the  rural  workhouses  is  generally  equal  to  the  demands 
made  upon  it.^  This  is  partly  due  to  the  practice  of  sending  surgical 
and  special  cases  to  the  voluntary  hospitals  for  treatment,  and  mainly 
to  the  prejudice  of  the  rural  sick  pauper  against  entering  the  workhouse. 
Many  of  the  latter  would,  as  our  evidence  shows,  be  much  better  in  an 
institution  than  at  home.  Accordingly  in  some  cases  the  surplus  accom- 
modation in  the  rural  workhouses  would  jpro  tanto  be  reduced,  or  would 
vanish  altogether,  if  that  prejudice  could  be  eradicated,  or  if  the  Poor 
Law  authorities  could  remove  such  persons  compulsorily  to  an  institu- 
tion. 

184.  Urban  Infirmaries.— 0\xy  evidence  shows  that  the  structural 
arrangements  of  the  urban  infirmaries  are,  on  the  whole,  very  good,  and 
Dr.  Me  Vail  reports  : — 

“ The  best  of  them  are  excellent  . . . the  wards  of  most  of  them  are  quite  equal 
to  those  of  a first  class  general  hospital.”  ^ 

Indeed,  we  think  that  as  regards  ornamentation  of  structure,  and  even 
as  regards  equipment,  money  might  easily  have  been  saved  in  some 
cases  without  any  sacrifice  of  efficiency.  In  this  connection  a Com- 
mittee of  our  number  reports  of  one  of  these  infirmaries  as  follows  : — 

“ The  wards  resemble  those  of  a hospital,  and  are,  in  every  respect,  as  well 
equipped.  . . . The  steward’s  room  is  more  expensively  furnished  and  decorated 
than  the  writing  rooms  of  a first  class  hotel  or  club.  It  has  a polished  wood  block 
floor,  covered  with  a very  fine  carpet  and  the  fireplace  is  of  marble  and  glazed  tiles. 
. . . Taking  the  entire  annual  cost,  viz.,  £28,000,  and  dividing  by  the  accommoda- 
tion, the  annual  cost,  including  debt  charges,  works  out  at  £85  a bed,  t.e.,  33s.  a 
week.  This  figure  would  be  increased  if  calculated  upon  the  average  number  of 
inmates.  . . . Money  has  been,  and  now  is,  poured  out  in  an  unwarrantable  manner 
upon  its  provision  and  upkeep,  with  no  regard  for  those  from  whom  the  money  is 
compulsorily  obtained.  . . . Speaking  generally,  we  are  of  opinion  that  it  is  impos- 
sible to  justify  the  expenditure  incurred  in  the  provision  of  these  buildings.” 

It  seems  clear,  therefore,  that  more  effective  control  on  the  part  of  the 
Local  Government  Board  is  required  for  the  protection  of  the  ratepayers 
from  unnecessary  expenditure.  To  this  matter  we  have  already  referred 
in  an  earlier  chapter.! 

Unlike  the  rural  workhouses,  “ nearly  all  the  urban  infirmaries  are 
full  to  overflowing.”  ^ As  has  been  indicated,  this  congestion  is  partly 
due  to  the  increased  attractiveness  of  the  workhouse  infirmaries  and 
partly  to  the  want  of  accommodation  at  the  voluntary  hospitals. 

(ii.)  The  Provision  of  Hospital  Accommodation  and  Overlapping  of 

Agencies. 

185.  As  we  have  shown,  hospital  accommodation  for  the  poorer  classes 
may,  at  the  present  time,  be  provided  by  three  different  bodies — by  the 
Poor  Law  Authorities,  by  the  Sanitary  Authorities,  and  by  the  authori- 
ties in  charge  of  the  voluntary  or  charitable  hospitals.*  Although  all 

* To  these  may  be  added  a fourth  class,  viz.,  institutions  provided  by  the  Education 
Authorities  for  epileptic  children  and  other  classes  of  defective  or  diseased  children. 
The  establishment  of  “ school  clinics  ” indicates  the  possibility  of  indefinite  extensions 
in  this  direction. 

t See  Part  lY.,  Chapter  5,  pars.  204-5. 

^ Dr.  McVail’s  Report,  pp.  20-26.  ^ Ibid.  ^ Ibid..,  p.  44.  ^ Ibid.^  p.  43  (5). 
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three  are  providing  or  may  provide  similar  services  for  the  benefit  of 
the  community,  each  proceeds  on  its  own  lines.  There  is  little  co-opera- 
tion among  the  various  bodies.  For  example,  an  important  factor  in 
the  problem  of  providing  hospital  accommodation  for  a district  is  the 
incidence  of  various  kinds  of  diseases  in  that  district.  No  class  of  per- 
sons is  better  acquainted  than  the  Poor  Law  medical  officers  with  the 
incidence  of  disease  amongst  the  very  poor,  and  accordingly  facilities, 
apart  from  those  given  by  the  Infectious  Diseases  Notification  Act,  have 
been  provided  under  a General  Order  dated  12th  February,  1879,  where- 
by these  officers  may  supply  information  of  this  character  to  the  medical 
officer  of  health.  We  understand,  however,  that  practically  no  attempt 
has  been  made  to  take  advantage  of  these  facilities.^ 

136.  Services  thus  duplicated  and  not  co-ordinated  tend  neither  to 
economy  nor  efficiency  ; nor  has  any  valid  argument  been  placed  before 
us  in  favour  of  the  continuance  of  the  present  system.  A mere  recital 
of  some  of  the  existing  anomalies  is  sufficient  to  indicate  how  great  is 
the  confusion  that  prevails. 

In  the  hospitals  under  voluntary  organisation,  treatment  is  generally 
gratuitous.  In  the  Poor  Law  institutions  all  patients  become  paupers 
and  are  liable  to  be  sued  for  recovery  of  the  full  cost  of  treatment.  The 
Sanitary  Authority  practically  gives  all  treatment  free  of  cost.  There 
are  exceptions  to  this  practice,  but  they  are  few  and  far  between.  Let 
us  note  what  follows  from  this  diversity. 

First  as  regards  the  individual  patients : — 

(a)  A sick  person  in  affiuent  circumstances  who  may  gain  admis- 
sion to  a voluntary  hospital  is,  as  a rule,  treated  gratuitously  ; at 
least  he  is  seldom  placed  under  an  obligation  to  repay  the  full  cost 
of  his  treatment. 

(h)  A sick  labourer,  on  the  other  hand,  suffering  perhaps  from 
the  same  malady  as  the  previous  case,  but  unable  to  gain  admission 
to  the  voluntary  hospital,  is  obliged  to  go  to  the  workhouse  in- 
firmary. In  respect  to  his  treatment  therein  he  is  at  once  made  a 
pauper.  Moreover,  in  addition,  he  may  be  called  upon  by  the  Poor 
Law  Authorities  to  repay  the  entire  cost  of  his  treatment,  and,  if  he 
himself  is  unable  to  pay,  the  cost  may  be  charged  upon  his  relatives. 

(c)  A workman  meeting  with  an  accident  in,  say,  Camberwell 
(where  there  is  no  voluntary  hospital)  would  be  taken  to  the  Poor 
Law  Infirmary,  while  if  he  lived  in  another  part  of  London,  he 
would, without  any  disabilities,  be  taken  to  a voluntary  hospital  ; or 
again  if  he  resided  at  Barry,  he  would  be  treated  in  the  municipal 
hospital  provided  by  the  Sanitary  Authority.* 

(d)  A phthisical  case  in  Bradford  or  Liverpool  might  be  treated 
by  the  Poor  Law  Authorities,  while  in  Brighton  it  might  be  treated 
by  the  Sanitary  Authority.  In  the  former  instance  repayment 
might  be  enforced  ; in  the  latter  the  case  would  be  treated  free.f 

(e)  As  regards  the  disfranchisement  of  a person  receiving  medical 
relief  in  an  infirmary  (which  includes  maintenance),  the  Courts  of 
Law  have  decided  on  appeal  that  no  disqualification  shall  follow 

* The  treatment  in  the  Barry  Municipal  Hospital  is  entirely  gratuitous,  “ except  in 
cases  of  sailors  from  ships.”  (Neale,  49241-2.) 

t The  Municipal  Isolation  Hospital  at  Brighton  “ is  free  to  ratepayers  and  their 
children.”  (Newsholme  92534  (4)  (I.),  (i.). 

^ Newsholme,  92878. 
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the  treatment  received  if  the  maintenance  is  incidental  to  the 
medical  relief ; but,  if  not,  ‘then  disfranchisement  follows.  The 
interpretation  of  this  exceedingly  fine  point  rests  in  the  first 
instance  with  the  revising  barrister,  and,  as  might  be  expected,  the 
decisions  appear  difficult  to  reconcile.  Two  persons  in  adjacent 
unions  may  each  be  receiving  identically  the  same  class  of  relief, 
yet  one  may  be  disfranchised,  and  the  other  not. 

Secondlyy  as  affecting  the  authorities  having  control  over  the 
institutions 

(а)  In  some  areas  phthisical  cases  are  in  practice  dealt  with 
almost  exclusively  by  the  Sanitary  Authority  ; in  other  areas  by 
the  Poor  Law  Authority  ; while  in  others  again  both  authorities  are 
dealing  with  such  cases. 

(б)  Isolation  hospitals  for  infectious  diseases  are  frequently  pro- 
vided by  the  Sanitary  Authority,  but  in  other  places  the  Poor  Law 
Authority  provides  the  only  institutions  available  for  the  treat- 
ment of  such  diseases. 

(c)  Accident  cases  may  be  dealt  with  by  the  Poor  Law,  the 
Sanitary,  or  the  voluntary  hospital  authorities. 

{d)  Epileptic  and  other  classes  of  children  may  be  provided  for 
by  the  Poor  Law  or  by  the  Education  authorities  or  by  voluntar}^ 
institutions,  whether  certified  or  not  by  the  Local  Government 
Board  or  by  the  Board  of  Education. 

137.  No  clear  line  can  be  drawn  between  the  sphere  of  activity  of 
voluntary  charity  and  that  of  the  Poor  Law.  In  certain  acute  illnesses 
a person  of  the  pauper  class  may  find  himself  in  a voluntary  hospital, 
whilst  another  person  of  higher  social  standing  may,  after  a few  months’ 
chronic  or  incurable  illness,  be  transferred  to  the  Poor  Law  infirmary.^ 
That  transfers  from  the  voluntary  hospitals  to  the  infirmaries  frequently 
take  place,  not  only  in  London,  but  in  the  large  provincial  towns,  we 
have  abundant  evidence  to  show. 

Thus,  Mr.  Lockwood  says  : — 

“ Patients  in  public  hospitals  are  not  infrequently,  when  their  cases  become 
chronic,  transferred  to  Poor  Law  infirmaries.” 

Mr.  Craig,  St.  Pancras,  says : — 

“We  have  also  had  many  cases,  when  there  has  not  been  room  in  the  hospital, 
referred  from  the  hospital  to  the  relieving  officer  of  the  district,  and  they  have  had 
to  be  dealt  with.”  ^ 

Dr.  Spurrell  says  : — 

“ Cases  are  frequently  sent  to  me,  both  from  the  London  Hospital  and  from  the 
Poplar  Hospital  ; . . . they  are  incurable  cases.  ...  I should  say  that  on  the  whole 
they  are  of  rather  a higher  class  than  our  average  patients.”  ^ 

Dr.  Fuller  says  : — 

“ At  Sheffield,  and  Halifax,  and  other  large  union  infirmaries  that  might  be  named, 
there  are  always  a large  number  of  cases  that  are  not,  strictly  speaking.  Poor  Law 
cases,  under  treatment  ; and  the  reason  for  that  is,  to  a great  extent,  that  the  local 
general  hospitals  have  not  sufficient  accommodation  to  take  those  cases  in.  They 
may  go  for  two  or  three  days,  and  then  they  are  transferred  to  the  local  union 
infirmary  either  because  they  are  incurable,  or  deemed  to  be  incurable,  or  else  they 
are  not  quite  the  class  of  case  they  would  keep  in  a general  hospital.”  ^ 


^ Dr.  Lauriston  Shaw,  in  “British  Medical  Journal,”  June  20th,  1908,  p.  1471  ; 
Lockwood,  13438.  ^ Craig,  19523.  -^Spurrell,  2,3,307.  **  Dr.  Fuller,  10225. 
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Mr.  Jenner-Fust  says  : — 

“A  good  many  apply  at  this  particular  infirmary  (West  Derby  Poor  Law 
Infirmary),  that  have  been  refused  admission  for  want  of  room  at  the  voluntary 
hospitals.”  ^ 

Mr.  Wethered  says: — 

“ The  public  hospitals  now  send  cases  to  the  workhouse  infirmaries  who,  in  former 
days,  would  have  been  received  and  retained  longer  in  public  hospitals  ; probably 
this  arises  chiefly  from  want  of  room.”  ® 

Patients  are  also  frequently  transferred  to  an  ordinary  workhouse.  In 
some  cases  this  is  a matter  of  serious  annoyance  to  the  patient  thus 
transferred.  For  instance,  a military  officer,  sent  from  King’s  College 
Hospital  to  the  Strand  workhouse,  was  under  the  impression  that  he 
was  going  to  some  branch  establishment  of  the  hospital.^ 

138.  This  transfer  of  cases  from  the  voluntary  hospitals  to  the  in- 
firmaries and  workhouses,  without  any  guiding  principle  as  to  the 
respective  classes  which  should  be  dealt  with  by  these  two  authorities 
respectively,  and  without  any  appellate  tribunal  in  cases  of  dispute, 
leads,  we  are  told,  to  a good  deal  of  friction.  Thus,  our  special  in- 
vestigator reports  — 

“ An  extraordinary  antagonism  seems  to  prevail  between  the  two  agencies.  Re- 
lieving officers  are  fretful  of  the  constant  claim  on  their  time  taken  up  by  applica- 
cations  for  removal  from  their  local  hospitals  of  the  homeless  or  people  who  do  not 
belong  to  that  particular  union.  It  was  said  that  the  wrong  class  of  person  is  some- 
times sent  from  the  hospital  to  the  infirmary  ; and  that  the  hospital  encourages 
people  to  demand  relief,  sometimes  giving  them  open  slips  addressed  to  the  reliev- 
ing officer.  The  hospitals,  on  the  other  hand,  complain  of  the  great  dilatoriness  of 
the  relieving  officers  ,in  coming  ito  the  rescue,  and  accepting  the  responsibility 
of  distinctly  destitute  patients.  . . . Constant  conflict  seems  to  prevail  in  all  parts 
of  London.”  ^ 

139.  We  have  received  strong  representations  as  to  the  need  for  co- 
operation between  the  voluntary  hospitals  and  the  Poor  Law,  but  no 
real  automatic  interchange  can  be  established  so  long  as  the  patients  in 
the  Poor  Law  infirmaries  ipso  facto  become  paupers,  no  matter  under  what 
conditions  they  may  have  been  admitted.  Dr.  Lauriston  Shaw  suggests, 
as  a practical  method  of  co-operation,  that  the  dividing  line  between  the 
voluntary  and  the  Poor  Law  medical  institutions  should  be  determined 
upon  a medical  basis,  instead  of,  as  at  present,  upon  the  economic 
condition  of  the  patient.  Thus,  he  would  transfer  the  chronic  cases  to 
the  Poor  Law  infirmaries  and  reserve  the  voluntary  hospitals  for  acute 
cases  or  cases  requiring  specialised  treatment.  As  Dr.  Downes  points 
out : — 

“ If  specialisation  advances,  the  Poor  Law  must  either  refuse  to  provide  the 
treatment,  or  it  must  specialise.  I do  not  think  public  opinion  would  permit  it  to 
lag  behind  in  treatment,  and  unless  some  organisation  and  co-ordination  of  the 
relief  is  arranged,  we  shall  have  extensive  specialisation  set  up  for  persons  who 
qualify  for  its  receipt  by  becoming  paupers.”  ^ 

Dr.  Lauriston  Shaw’s  proposals  would  involve  either  the  gratuitous 
treatment  of  patients  in  Poor  Law  institutions,  or  the  legal  recovery 
from  patients  in  both  sets  of  institutions  upon  the  same  principle.  As 
a matter  of  fact,  at  present,  the  majority  of  patients  in  hospitals, 
whether  they  be  voluntary  or  supported  by  public  funds,  obtain 
gratuitous  treatment,  and  the  recovery  of  payment  for  treatment  in  either 
set  of  establishments  compared  to  the  total  cost  of  treatment  is  small. 
But  gratuitous  treatment  in  Poor  Law  institutions  makes  the  person  so 

1 Jenner-Fust,  11040.  " Wethered,  Yol.  L,  App.  (11a)  (80).  " Yisits  ; Urban,  4,  20. 

Report  by  Miss  Roberts,  p.  18.  * Downes,  ^8193. 
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treated  a pauper,  whilst  in  the  voluntary  institutions  he  is  subject  to  no 
such  penalty. 

140.  We  ondorse  the  opinion  expressed  in  1892  by  the  Select  Com- 
mittee on  Metropolitan  Hospitals  that  “ some  more  satisfactory  organi- 
sation of  medical  charity  is  most  desirable.”  As  the  Committee  pointed 
out — 

“ The  establishment  of  Poor  Law  infirmaries  and  rate-supported  asylums  under 
the  Metropolitan  Poor  Law  Act,  1867,  has  in  a great  measure  altered  the  relations 
between  the  poor  and  the  hospitals,  and  everything  associated  with  medical 
charity.”  ^ 

(iii.)  Indoor  Medical  Attendance. 

141.  Rural  W orhhouses. — As  regards  the  rural  workhouses  visited 
by  him.  Dr.  Me  Vail  is  of  opinion  that  the  small  amount  of  medical 
attendance  required  in  such  institutions  is,  on  the  whole,  efficiently 
rendered.^  On  the  other  hand,  Mr.  Baldwyn  Fleming  states  that  the 
time  spent  by  the  workhouse  medical  officers  in  the  performance  of 
their  duties  is  sometimes  too  short  to  secure  adequate  and  careful 
attention  to  the  health  of  the  inmates.^ 

142.  Urban  Infirmaries. — As  regards  the  urban  infirmaries  visited 
by  him  Dr.  McVail  reports  that  “the  medical  staff  is  hardly  ever  suffi- 
cient ” to  undertake  the  work  to  be  performed,^  and  other  witnesses 
have  furnished  us  with  evidence  as  to  the  need  for  appointing  more 
doctors.^  Dr.  McVail  observes  : — 

“ My  general  conclusion  is  that  even  where  guardians  provide  excellent  or, 
perhaps,  extravagant  modern  buildings,  and  equip  them  most  elaborately  with 
modern  medical  and  surgical  appliances,  and  furniture  and  furnishings,  yet  when 
they  come  to  the  appointing  of  a staff  to  do  the  work  of  these  fine  institutions, 
liberality  of  policy  fails  them,  and  parsimony  takes  its  place.”  ® 

143.  In  addition  to  the  evidence  as  to  the  need  for  the  appointment 
of  additional  doctors,  we  have  received  strong  representations  in  favour 
of  rendering  available  for  the  infirmaries  the  services  of  a staff  of 
specialists  and  consulting  physicians  and  surgeons.'^  The  adequacy  or 
inadequacy  of  the  medical  staff  of  a workhouse  infirmary,  is,  however, 
a question  which,  subject  to  general  regulations,  must  be  decided  on  the 
spot,  and  this  we  consider  should  be  one  of  the  first  duties  of  the  new 
authority  which  we  propose  to  set  up. 

(iv.)  Indoor  Nursing. 

144.  It  appears  that  the  great  improvement  in  workhouse  nursing, 
which  has  taken  place  since  the  issue  of  the  Nursing  Order  of  1897, 
“ has  led  many  Guardians  to  suppose  that  very  little  more  remains  to 
be  done.”  ® Such,  however,  is  not  the  case.  As  regards  the  rural 
workhouses  visited  by  him.  Dr.  McVail  is  of  opinion  that  the  nursing 
arrangements  are,  with  few  exceptions,  inadequate.  A number  of 
witnesses  hold  similar  views  especially  as  to  the  inadequacy  of  the  night 
nursing.^ 

^ Report  of  Select  Committee  on  Metropolitan  Hospitals,  par.  624.  ^ Report  by 

Dr.  McVail,  p.  27.  \ Fleming,  9316.  Report  by  Dr.  McVail,  p.  45.  ^ Reynolds, 
Vol.  IV.,  App.  xlvi.  (22)  ; Lea,  36931  (14-15)  ; Bygott,  44023-5  (25)  ; Hawkyard, 
42509  (2i),  42529  ; British  Medical  Association,  39013  (45)  ; Reynolds,  Vol.  IV.,  App. 
xlvi.  (22)  ; Fuller,  10259  ; Downes,  23220.  ® Report  by  Dr.  McVail,  p.  46.  ^ Hawkyard. 

(21)  42509.  ® Fuller,  Vol.  I.,  App.  xxi.  (46-9).  ® Fleming,  Vol.  I.,  App.  xix.  (28)  ; 

Dansey,  Vol.  I.,  App.  xii.  (25)  ; Fust,  11177  ; Thomas,  Vol.  I.,  App.  viii.  (42),  12336  ; 
Young,  Vol.  IV.,  App.  cviii.  (28)  ; Workhouse  Nursing  Association,  Vol.  IX.,  App.  Ivii. 
(A.)  ; Bagenal,  Vol.  I.,  App.  xv.  (A.)  130  ; Stephens,  34767  ; Thomas,  4593  ; Bircham, 
4990. 
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145.  Rural  Workhouses, — Rural  guardians,  it  appears,  frequently 
experience  a difficulty  in  obtaining  nurses  for  their  workhouses.  This 
has  been  ascribed  to  the  inadequacy  of  the  nurses’  salaries,  the  un- 
satisfactory accommodation  provided,  the  long  hours  and  monotony  of 
the  occupation,  the  absence  of  companions  of  an  equal  social  status,  and 
the  general  dislike  of  young  people  for  quiet  country  districts^  The 
difficulty  of  maintaining  an  adequate  nursing  staff  in  small  rural  work- 
houses  is  not  however,  entirely  one  of  securing  nurses,  but,  from  the 
Guardians’  point  of  view,  is  largely  one  of  economical  administration. 
The  numbers  of  sick,  although  small,  are  liable  to  considerable  fluctua- 
tions, and,  as  Dr.  McVail  points  out,  if  an  additional  nurse  were 
appointed  she  would  often  have  very  little  to  do.  The  powers  of  the 
medical  officer  and  the  workhouse  master  to  call  in  an  additional  nurse 
in  an  emergency  are,  of  course,  excellent  so  far  as  they  go ; but  they 
are  too  exiguous  to  be  accepted  as  a guarantee  that  the  nursing  staff  of 
a rural  workhouse  will  always  be  sufficient.  We  endorse  Dr.  McVail’s 
opinion,  therefore,  that  some  of  “ these  very  small  institutions  are  in 
constant  risk  of  inefficiency,”  and  that  “ the  only  practical  remedy  is 
the  formation  of  larger  administrative  areas,”  ^ with  institutions  set 
apart  for  sick  inmates.  This  remedy  would  also,  we  think,  remove 
many  of  the  objections  which  nurses  are  now  said  to  have  against 
accepting  service  in  a rural  workhouse. 

14().  Urban  Infirmaries. — The  proportion  of  nurses  to  patients  in  the 
urban  infirmaries  is  much  lower  than  in  the  voluntary  hospitals,  especi- 
ally where  the  hospitals  are  also  medical  schools.^  This  does  not 
necessarily  imply  insufficient  nursing  in  the  Infirmaries,  but  is  partly 
accounted  for  by  the  difference  in  the  character  of  the  cases  treated  in 
the  two  classes  of  institutions.  Thus,  acute  cases,  which  predominate 
in  the  hospitals,  require  more  nursing  than  chronic  or  senile  bedridden 
cases,  which  predominate  in  the  infirmaries ; but  after  allowing  for 
this  distinction.  Dr.  McVail  is  of  opinion  that  the  nursing  staff  of 
several  of  the  institutions  visited  by  him  is  insufficient.^  Various 
witnesses  have  also  expressed  similar  views.  Miss  Stansfeld  thinks  the 
strain  is  very  much  too  great  upon  young  nurses.® 

147.  Apart  from  occasional  insufficiency  of  nurses,  the  quality  of  the 
nursing  in  the  workhouse  infirmaries  appears  to  be  of  a high  standard, 
and  this  may  also  be  said  to  apply  generally  to  the  training  which  the 
probationer  nurses  receive  in  the  infirmaries  recognised  as  training 
schools.® 

Under  the  Nursing  Order,  1897,  we  think  that  the  objectionable 
features  of  the  employment  of  paupers  in  workhouses  and  workhouse 
infirmaries  have  been  removed,  and  we  should  not  wish  to  see  its  pro- 
visions made  more  elastic. 

148.  Before  leaving  the  subject  of  indoor  nursing,  we  would  add  that 
it  has  been  represented  to  us  that  the  system  of  superannuation  of 
nurses  and  attendants  on  the  sick  calls  for  revision,  more  particularly 
as  to  the  age  limit  (which  is  too  high),  and  we  recommend  that  the  law 
should  be  altered  in  this  respect. 

^ Vide  Bagenal,  Vol.  I.,  App.  xv.  (130),  and  Stephens  3476G-8.  ^ Report  by  McVail, 

p.  28  ; Davy,  2385  ; Fust,  Vol.  I.,  App.  xxii.,  Stat.  74  (5).  ^ Report  by  McVail,  p.  48  ; 
Lauriston  Shaw,  33131.  ^ Report  by  McVail,  p.  49.  “ Stansfeld,  Vol.  I.,  App.  xxvi., 

42  ; Ainsley,  52914  ; Stansfeld,  14550.  ® Fuller,  Vol.  I.,  App.  xxi.,  48. 
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(v.)  Classification  of  Sick  Inmates, 

149.  The  question  of  classification  has  been  dealt  with  generally  in 
another  Part  of  the  Report  (Part  IV.,  Chapters  4 and  5 wherein  we 
recommend  separate  institutions  being  set  apart  for  separate  classes  of 
poor  persons.  It  is  therefore  unnecessary  for  us  to  do  more  here  than 
point  out  one  or  two  obvious  defects  in  connection  with  the  classifica- 
tion of  the  sick. 

150.  Phthisis. — As  regards  phthisis,  the  three  Liverpool  unions  have 
combined  for  the  purpose  of  erecting  a sanatorium  for  the  treatment  of 
cases  in  the  early  stages  of  the  disease.^  The  Bradford  Board  of 
Guardians  have  themselves  provided  a sanatorium  for  similar  cases. ^ 
A number  of  Boards  of  Guardians  are  in  the  habit  of  sending  cases  to 
non-Poor  Law  sanatoria  ; while  others  have  set  apart  special  wards  in 
the  infirmary  or  have  erected  open-air  shelters  in  the  infirmary  grounds. 
In  the  great  majority  of  unions,  however,  the  provision  made  for  the 
treatment  of  phthisis  leaves  much  to  be  desired.  On  this  subject  we 
have  received  a number  of  representations  from  Boards  of  Guardians 
and  Dr.  McVail  reports  : — 

“ Such  consumptive  patients  as  I found  in  rural  workhouses  were  being  treated 
side  by  side  with  other  patients  in  ordinary  wards,  not  suited  for  modern  methods 
of  dealing  with  consumption.”  ^ 

And  as  regards  the  urban  infirmaries  he  reports  : — 

“ In  some  wards  about  one-half  of  the  inmates  are  ill  with  diseases  other  than 
phthisis,  and  even  then,  the  precaution  is  not  invariably  followed  of  ranging  the 
consumptive  patients  on  one  side  of  the  ward,  and  the  rest  on  the  other.”  ^ 

The  treatment  of  phthisis  is  at  present  in  a transition  state.  The 
Sanitary  Authorities  are  gradually  coming  to  regard  it  as  an  infectious 
or  sub-infectious  disease  falling  within  their  purview,  and  this  has  been 
given  as  a reason  for  Boards  of  Guardians  not  taking  active  steps  to 
provide  accommodation  for  the  treatment  of  cases.  Meantime,  however, 
much  improvement  might  be  effected  at  a moderate  cost,  for,  as  Dr, 
McVail  points  out,  the  rural  workhouses  have  “abundant  spare -accom- 
modation which  could  be  so  altered  or  arranged  as  to  make  it  quite 
suitable  for  the  treatment  of  phthisis.” 

We  consider  that  phthisis  cases  needing  aid  from  public  funds 
should  remain  under  the  care  of  the  Public  Assistance  Authorities  and 
accordingly  that  more  suitable  provision  should  be  made  for  their  treat- 
ment. 

151.  What  we  have  said  as  regards  phthisis  may,  in  a modified  degree, 
be  said  as  regards  certain  other  diseases.  Generally  speaking,  further 
facilities  for  classification  of  the  sick  are  almost  universally  requisite. 

While,  however,  much  improvement  is  possible  under  the  present 
regime,  we  are  of  opinion  that  the  only  satisfactory  method  of  securing 
an  efficient  classification  is  to  enlarge  the  administrative  area  and 
thereby  give  one  authority  control  over  groups  of  institutions  within 
that  area. 

(vi.)  *Gomj)ulsory  Detention  of  Sick  Inmates. 

152.  We  have  received  a large  body  of  evidence  in  favour  of  Poor 
Law  authorities  obtaining  power  to  detain  compulsorily  sick  persons 
who,  by  discharging  themselves  prematurely,  render  nugatory  the 

* See  also  Part  IX. 

^ Raw,  37927  (35).  ^ Crowther,  Vol.  IV.,  App.  Ixiii.  (9  f.).  ^ Dr.  McVail’s  Report, 

p.  91.  ^ Ihid.,  p.  92.  ^ Ibid.,  p.  36. 
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treatment  received  by  them  in  the  workhouse  infirmaries.^  At  present 
the  workhouse  master,  on  certificate  of  the  medical  officer,  has  power 
to  detain  persons  who  may  be  suffering  from  diseases  which  render 
them  a danger  to  others,  but  the  power  does  not  extend  to  non- 
infectious  diseases.  The  medical  officer  is  sometimes,  it  appears,  able 
to  persuade  a poor  person  to  continue  his  treatment  rather  than  risk 
any  injury  to  health  by  leaving  the  sick  ward,  but  frequently  persuasion 
is  of  no  avail  and  compulsory  powers  of  detention  are  suggested  as  the 
only  remedy.  The  types  of  sick  cases  for  which  such  powers  are  chiefly 
sought  are  : — 

(1)  Persons  seriously  ill  and  aged  persons,  partially  bedridden  who 

have  no  one  to  look  after  them  outside ; 

(2)  Persons  suffering  from  phthisis  ; 

(3)  Persons  suffering  from  venereal  disease ; and 

(4)  Diseased  children  of  in-and-out  parents,  especially  when  suffer- 

ing from  ophthalmia. 

153.  The  subject  of  the  compulsory  detention  of  these  classes  of 
paupers  is  one  of  considerable  difficulty.  Unless  the  powers  of  deten- 
tion were  carefully  safeguarded,  they  might  easily  lead  to  much  abuse 
on  the  part  of  those  exercising  them.  Moreover,  the  knowledge  that 
the  Poor  Law  authorities  possessed  such  powers  would  increase,  rather 
than  diminish,  the  objection  of  poor  persons  to  enter  the  infirmaries. 
There  would  also  be  a difficulty  in  securing  an  effective  co-operation 
and  transference  of  cases  between  the  voluntary  hospitals  and  the  Poor 
Law  infirmaries.  We  consider,  therefore,  that  the  power  of  detention 
should  be  limited  to  a few  well-defined  classes  of  cases,  and  even  then 
should  be  exercised  as  seldom  as  possible. 

154.  The  Aged. — With  respect  to  the  aged,  regard  for  their  sufferings 
rather  than  danger  to  others  is  the  justification  for  detention,  and  the 
power  of  detention  should,  if  exercised  at  all,  be  exercised,  we  think, 
only  with  some  regard  to  the  feelings  of  those  affected.  Accordingly, 
we  are  not  disposed  to  recommend  the  extention  of  the  power  of  deten- 
tion to  such  cases,  unless  they  be  friendless  or  unless  the  relatives  who 
are  responsible  for  them  acquiesce  in  the  detention. 

155.  Phthisical  Cases. — As  regards  phthisis  it  has  been  strongly 
impressed  upon  us  that,  from  a public  health  point  of  view,  it  would  be 
very  desirable  in  the  interests  of  the  community  to  allow  detention  of 
infectious  cases.  On  the  other  hand,  attractive  as  the  proposal  is,  its 
general  adoption  is  beset  with  administrative  difficulties.  In  the  first 
place,  we  understand  that  it  is  a moot  point  at  what  period  of  its 
development  phthisis  may  for  practical  purposes  be  regarded  as 
infectious.  It  would,  therefore,  be  difficult,  or  at  least  controversial,  to 
place  on  a doctor,  or  on  a magistrate,  the  duty  of  deciding  a dubious 
scientific  point  which  was  to  involve  the  question  of  a man’s  detention 
or  freedom.  This  difficulty  is  enhanced  when  it  is  considered  that,  in 
many  cases  it  would  be  necessary  that  the  detention  should  continue 
for  some  considerable  period.  We  cannot  fail  to  remember  also  that, 
to  the  extent  to  which  phthisis  is  known  to  involve  the  danger  of 

^ Fleming,  8909  ; Brown,  24875  ; Wright,  40006  ; Dearden,  41105  (16  b)  ; Best, 
Vol.  IV.,  App.  cxii.  (13)  ; Wilson,  40085  (35)  (a)  ; Macdonald,  Vol.  lY.,  App.  xlv.  (8)  ; 
Broomfield,  49625  (9  b)  ; Stewart,  Vol.  V.,  cxi.  (58)  ; White,  26408  (13)  ; Carryer, 
46515  (21  b)  ; Recommendations  from  Boards  of  Guardians  and  their  Chairmen  ; 
Adrian,  1435  ; 30  31  Viet.,  c.  106  ; Sec.  22  Lunacy  Act,  1890  ; Davy,  2490. 
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detention  to  that  extent  will  concealment  of  the  disease  he  encouraged, 
and  to  that  extent  will  it  be  less  possible  to  attract  patients  for  treat- 
ment at  the  earlier  and  curable  stages.  Public  opinion  is  not  likely  to 
sanction  such  drastic  powers  of  detention  as  would  be  involved  in 
the  proposal  to  detain  all  cases  of  phthisis  which  might  be  pronounced 
to  be  infectious.  We  think,  therefore,  that,  meantime,  the  spread  of 
phthisis  must  be  checked  mainly  by  a wider  diffusion  of  the  knowledge 
of  its  dangers  and  of  the  means  of  its  prevention,  and  by  a stimulation 
of  the  efforts  of  the  authorities  concerned  with  its  prevention  and  its 
cure. 

If,  however,  anything  is  to  be  done  in  the  direction  of  detention  of 
phthisis,  a beginning  might  be  made,  perhaps,  with  advanced  cases,  in 
which  : — 

(1)  The  medical  officer  pronounced  the  patient  in  such  a condition 
as  to  be  likely  to  communicate  the  disease,  and 

(2)  The  home  conditions  of  the  patient  are  such  as  to  lead,  with 
practical  certainty,  to  the  spread  of  the  disease. 

156.  Venereal  Cases. — The  Law  Officers  of  the  Crown  have,  it  appears, 
expressed  the  opinion  that  venereal  diseases  do  not  fall  within  the  type 
of  contagious  and  infectious  diseases  in  respect  of  which  the  workhouse 
authorities  have  power  temporarily  to  detain  poor  persons.  If  this  be 
correct  we  consider  that  the  law  should  be  altered,  subject  to  the 
imposition  of  certain  safeguards  against  abuse.  We  consider  that  an 
order  for  detention  should  be  obtainable  whenever  sufficient  proof  is 
adduced  that  an  individual  suffering  from  venereal  disease  is  in  such  a 
condition  as  to  be  a danger  to  the  community  amongst  whom  he  is 
living.  This  was  practically  the  view  taken  by  the  Select  Committee 
on  Metropolitan  Hospitals.^  Though  the  knowledge  that  the  local 
authority  had  power  to  obtain  an  order  for  detention,  might  occasionally 
lead  to  concealment  of  the  disease,  in  our  judgment  the  benefits  of  com- 
pulsory detention  far  outweigh  its  evils.  It  may  be  urged  that  action 
such  as  we  suggest  will  infringe  the  recognised  liberty  of  the  subject. 
We  admit  the  imputation,  but  infringement  of  the  liberty  of  the  subject 
is  the  foundation  of  all  recent  legislation  dealing  with  infectious 
diseases  of  a dangerous  character.  Venereal  diseases  are  dangerous  to 
the  health  not  only  of  existing  but  also  of  future’generations.  Evidence, 
supported  by  facts  and  figures,  as  to  the  havoc  which  these  uncontrolled 
sources  of  physical  poison  work  upon  the  health,  stamina  and  physique 
of  the  whole  community,  has  been  placed  before  us  by  many  witnesses.^ 

Thus,  Dr.  Allan,  Leeds,  says  : — 

“ During  the  past  twenty-five  years  the  number  of  inmates  treated  in  the  Leeds 
Union  Infirmary  for  early  venereal  disease  has  been  fairly  constant,  120  to  140  cases 
annually,  and  an  average  of  sixteen  to  twenty  at  any  one  time  under  treatment  . . . 
and  having  been  patched  up  they  do  not  stay,  but  discharge  themselves  long  before 
they  have  had  sufficient  treatment.  Such  people  are  a public  danger  before  admis- 
sion and  continue  to  be  so  after  discharge.”  ^ 

In  addition  to  the  cases  actually  suffering  from  venereal  disease.  Dr. 
Allan  states  that  its  sequelae,  e.g.,  ulcerated  legs,  various  nervous 
diseases,  stricture,  etc.,  cause  a large  percentage  of  pauperism.  Thus  : — 
“ An  analysis  of  the  cases  of  550  adult  inmates  resident  at  the  time  of  the 
examination,  300  men  and  250  women,  shows  that  of  the  men  eighty-five,  and  of 

^ Third  Report,  1892,  par.  594;  Cutter,  18462  (a);  Elkerton  & White,  26407  (19); 
Whitaker,  39492  ; Waite,  4.3363  ; Wright,  39880  (5)  ; Wheatley,  40310  (50),  etc.,  etc. 
2 Allan,  41233  (7)  ; See  also  Baines,  39541  (13-15). 
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the  women  sixty-four  were  patients  on  account  of  some  sequel  of  venereal  disease. 

. . . From  an  examination  of  the  notes  of  560  consecutive  male  admissions,  it  was 
found  that  of  that  number  242  had  suffered  from  these  diseases.”  ^ 

Dr.  Allan  also  supplied  figures  as  to  the  effect  of  venereal  disease  on 
infant  mortality  : — 

“ I have  full  particulars  of  the  family  history  of  fifty  married  men  and  of  fifty 
married  women  in  the  above  series  of  550  resident  inmates.  The  fifty  men  had 
193  children,  of  whom  eighty-five  lived  to  maturity,  the  fifty  women  had  250 
children,  but  of  this  number  only  fifty-three  lived  to  grow  up.”  ^ 

In  this  connection  Dr.  Ainsley,  Hartlepool,  says  : — 

“ These  (venereal  diseases)  exist  to  a larger  extent  and  in  worse  form  than  is 
usually  supposed  ; they  constitute  one  of  the  greatest  evils  of  the  age  ...  I am 
convinced  the  greater  majority  of  children  born  in  the  poorest  districts  (slum)  are 
tainted  with  syphilis  ; and  that  this  taint  added  to  the  conditions  of  environment 
...  is  largely  responsible  for  the  awful  mortality  amongst  children  in  these  dis- 
tricts. Even  if  these  children  survive  they  become  an  expense  to  the  community. 
They  are  mostly  feeble  in  body  and  mind,  possess  no  inhibitory  power  and  readily 
give  way  to  the  vices  by  which  they  are  surrounded.  It  is  difficult  to  call  them 
immoral  because  they  do  not  know  what  morality  is.  It  is  from  this  class  that 
paupers  and  criminals  are  made,  and  that  prisons,  asylums  and  workhouses  are 

filled.”j3 

Dr.  Nathan  Raw,  Liverpool,  also  says  : — 

“ All  cases  of  venereal  disease  are  now  practically  debarred  from  the  general 
hospitals,  to  the  great  detriment  of  the  community  and  the  sufferers.  The  result 
is  that  the  Poor  Law  is  compelled  to  provide  special  accommodation  for  such  cases 
as  will  come  within  its  jurisdiction  whilst  the  other  cases  are  not  isolated,  with  the 
result  that  venereal  disease  is  spread  through  the  city  by  women  who  are  not 
properly  cured.”  ^ 

We  recommend,  therefore,  that,  subject  to  certain  safeguards  against 
abuse,  the  Public  Assistance  Authorities  should  have  power  to  detain 
cases  of  venereal  disease,  when  medically  certified  to  be  dangerous  to 
others. 

157.  Ophthalmic  children. — As  regards  ophthalmic  children  of  in- 
and-out-parents,  we  have  already  recommended  (Part  IV.,  Chap.  8, 
Par.  394)  that  such  children  should  be  detained. 

(vii.)  U se  of  Poor  Law  Infirmaries  for  purposes  of  Clinical  Instruction. 

158.  We  have  received  a number  of  representations  as  to  the  expe- 
diency of  using  the  Poor  Law  infirmaries  for  purposes  of  clinical  medical 
instruction.^  The  infirmaries  contain,  as  we  have  shown,  a much  larger 
number  of  beds  than  the  voluntary  hospitals  ; they  also  contain  a con- 
siderable proportion  of  chronic  cases  which  are  not  to  be  found  in  such 
hospitals.  Yet  in  spite  of  these  considerations  the  doors  of  the  Poor 
Law  infirmaries  are  closed  to  medical  students.  Mr.  Smith  Whitaker, 
one  of  the  witnesses  on  behalf  of  the  British  Medical  Association, 
stated  that : — 

“ The  difficulty  as  to  chronic  cases  is  very  strongly  felt  by  the  profession  ; that 
the  medical  student  in  the  ordinary  hospital  does  not  really  see  a sufficient  number 
of  the  cases  that  he  will  be  likely  to  meet  in  private  practice,  and  that  he  would  see 
a far  larger  number  of  those  in  the  Poor  Law  infirmaries.”  ® 

Dr.  Ford  Anderson,  another  of  the  witnesses  on  behalf  of  the  Asso- 
ciation, stated  that ; — 

“ There  is  one  aspect  of  the  case  that  I think  ought  to  be  impressed  upon  this 
Commission  ; it  is  that  you  see  in  those  Poor  Law  infirmaries  the  termination  of 
diseases  to  an  extent  which  you  cannot  see  them  in  voluntary  hospitals  ; such  a 

1 Allan,  41233  (8),  cf.  RusseUT  Vol.  V.,'^App.  civ.  (18).  Ibid.,  cf.  Hawkyard,  42703. 

Ainsley,  52840  (15).  Raw,  37927  (10).  ^ British  Medical  Association,  39237-42  ; 

Lea,  ,36931  (16);  Shaw,  33373  ; Hawkyard,  42748-52  ; Stonham,  21436-55, 21538,  21607  ; 
Spurrell,  23501-2,  23557;  Millward,  18732;  Allan,  41323-6;  Bygott,  44041-3;  Raw, 
37995-6  ; Newsholme,  92857-61.  British  Medical  Association,  39239. 
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case  as  disseminated  sclerosis,  in  which  the  system  degenerates  through  the  nervous 
system,  and  the  patient  dies  a lingering  death.  It  is  very  important  for  the  practi- 
tioner to  know  those  cases.  You  see  them  in  Poor  Law  infirmaries,  but  the  medical 
student  in  the  voluntary  hospital  never  sees  them.  Also  cases  like  rheumatoid 
arthritis,  which  is  a very  prevalent  disease  ; you  see  that  in  its  termination  in  infir- 
maries, but  you  do  not  see  it  in  the  voluntary  hospitals.  Then  there  are  many 
casualties  and  many  operations,  so  that  the  opportunities  for  a medical  student  in 
the  Poor  Law  infirmary  are  perhaps  in  a different  degree,  but  to  a great  extent, 
nearly  as  good  as  in  the  voluntary  hospitals.”  ^ 

In  this  connection  we  may  cite  the  following  quotation  from  the 
Report  of  the  Select  Committee  on  Metropolitan  Hospitals.  The 
Committee  observed  that : — 

“ A very  useful  field  for  medical  instruction  is  at  present  closed  to  students,  viz., 
the  Poor  Law  infirmaries.  It  was  the  opinion  of  nearly  every  witness  that  these 
infirmaries  could  be  usefully  opened  for  clinical  instruction.  In  this,  the  Committee 
heartily  concurred.”  ^ 

159.  The  main  objection  raised  against  the  proposal  to  open  the  Poor 
Law  infirmaries  for  purposes  of  medical  training  is  that  the  patients 
resent  being  made  the  subject  of  lecture,  and  dislike  having  students 
round  their  beds.^  This  may  be  so  in  a small  proportion  of  cases,  and 
in  every  well-administered  hospital  due  consideration  should  be  had  to 
the  feelings  of  such  patients.  But,  apart  from  this  consideration,  we 
think  that  the  advantage  which  would  accrue  to  the  medical  profession 
and  to  the  community  at  large  far  outweighs  this  objection,  and  we 
agree  with  the  British  Medical  Association  witnesses  that  the  exclusion 
of  medical  students  from  the  Poor  Law  infirmaries  “ is  a very  serious 
loss  ” ^ to  medical  science.  We  are  also  convinced  that  one  result  of 
the  proposals  would  be  the  maintenance  of  a high  standard  of  adminis- 
tration in  the  Poor  Law  infirmaries  and  an  improvement  in  the  treat- 
ment and  welfare  of  the  patients  themselves.  We  recommend,  therefore, 
that  under  suitable  safeguards,  these  infirmaries  should,  in  future,  be 
open  for  purposes  of  clinical  instruction. 

(viii.)  Defective  Records  of  Clinical  Treatment. 

160.  A defect  in  existing  medical  arrangements  is  the  absence  or 
insufficiency  of  requirements  for  recording  the  clinical  treatment  of  each 
patient.^  The  irksome  duty  of  keeping  the  medical  relief  book  has  long 
been  a subject  of  complaint  on  the  part  of  the  workhouse  medical 
officers,  and  the  book  in  its  present  form  was  condemned  by  the  Depart- 
mental Committee  on  Workhouse  Accounts.^  The  Committee  recom- 
mended that,  in  future,  the  medical  officer  should  keep  instead  a “case 
paper,”  on  which  he  should  enter  the  medical  details  of  the  case  and 
other  particulars  in  the  manner  usual  in  hospitals  and  in  most  of  the 
separate  Poor  Law  infirmaries. 

We  endorse  this  recommendation  and  we  consider  that  fuller  records 
of  treatment  should  be  required  in  the  case  of  the  outdoor  sick  also. 
We  believe  that  these  are  indispensable  to  efficient  control  and  super- 
vision of  medical  relief. 

(d)  Outdoor  Medical  Relief. 

(i.)  Outdoor  Medical  Attendance. 

161.  Looking  to  our  evidence  we  are  satisfied  that  the  great  majority 
of  medical  officers  efficiently  and  punctually  perform  the  duties  entrusted 

^ British  Medical  Association,  ,39240.  ^ Third  Report,  1892,  par.  591.  ^ Williams, 

45640-1  ; Shaw,  33370-7  ; Spurred,  2.35.59-61  ; cf.  also  Fleming,  9551-4,  and  British 
Medical  Association,  ,3924.3-7.  British  Medical  Association,  .392.39.  Ibid.^  .3901.3, 
(24).  « [Cd.  1440],  190.3. 
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to  them,  and  that,  as  we  shall  show  hereafter,  many  bestow  on  the 
poorer  classes  a considerable  amount  of  attention  for  which  they  receive 
no  recompense.  We  have,  however,  received  from  a number  of  wit- 
nesses evidence  to  the  effect  that  the  sick  poor  are  often  deterred  from 
applying  for  assistance  from  the  Poor  Law  because  they  lack  confidence 
in  the  medical  attendant  provided  for  them.  Thus,  Dr.  Hawkyard, 
Leeds,  says  : — 

“ The  present  plan  of  medically  assisting  the  poor  under  the  Poor  Law  is  not  an 
efficient  system.  The  average  Poor  Law  medical  officer  (outdoor)  does  not  give  the 
satisfaction  he  ought  to  his  patients.  Consequently,  the  private  practitioner  is 
often  called  upon  to  attend  parish  patients.  The  remedy  for  this  state  of  affairs 
would  be  to  appoint  all  practitioners  in  a district  Poor  Law  medical  officers  who 
would  be  willing  to  act.”  ^ 

Dr.  Innes  Smith,  Sheffield,  says  : — 

“ I think  the  working  classes  have  an  idea  that  the  attention  they  get  from  the 
Poor  Law  medical  officer  is  not  satisfactory.”  ^ 

Dr.  Barlow,  Bootle,  says  : — 

“ Another  serious  objection  to  the  present  system  is  that  a great  many  people 
object  to  a visit  from  the  parish  doctor  as  a parish  doctor,  and  often  they  will  pay 
Gd.  or  Is.  (which  they  cannot  afford)  to  another  doctor,  rather  than  go  to  him,  or 
they  will  travel  a long  distance  to  the  out-patient  department  of  a hospital  rather 
than  go  to  the  parish  doctor.  I do  not  know  why  this  should  be  so,  since  they  are 
both  forms  of  free  medical  relief,  but,  nevertheless,  it  is  so  in  my  experience.”  ^ 

Dr.  Burnet,  Birmingham,  says:  — 

“ They  seem  to  feel  that  they  are  not  paying  for  your  services  ; . . . they  do  not 
seem  to  realise  that  they  are  getting  enough  attention  compared  to  what  they  would 
if  they  had  to  pay  for  it,  provided  they  had  the  means.” 

Dr.  Baton,  Newport,  says: — 

“ I also  say  for  the  people  themselves  it  is  an  advantage  to  have  more  than  one 
(doctor).  It  is  easier  to  get  at  him,  he  may  live  among  them.”® 

Dr.  McCarthy,  Sherborne,  says  : — 

“ The  great  hardship  on  the  poor  is  that  their  doctor  is  chosen  for  them,  and 
willy-nilly  they  must  have  him,  or  in  most  cases  they  can  have  none.  Something  in 
the  plan  of  a provident  dispensary  would  meet  the  case  in  most  districts.”  ® 

And  again  : — 

“ They  (the  poor)  are  like  the  rest  of  us,  probably,  they  like  to  choose  their  own 
doctor.  They  take  a fancy  to  a particular  man,  and  would  like  to  have  him  ; there 
ought  to  be  no  reason  why  they  should  not  have  him,  although  they  are  poor.’’  ^ 

162.  Confidence  in  the  doctor  is  an  aid  to  recovery,  and  a want  of 
confidence  may  fairly  be  assumed  to  operate  in  the  other  direction.  We 
fully  endorse  the  principle  laid  down  as  long  ago  as  1838  by  the  Select 
Committee,  who,  reporting  upon  the  subject,  felt  “it  to  be  most  impor- 
tant that  the  poor  should  be  perfectly  satisfied  with  their  medical 
attendants.”  ^ 


163.  When  the  scheme  which  we  propose  is  in  full  working  order,  the 
member  of  a provident  dispensary*  will  be  able  to  choose  his  doctor 
from  the  list  of  those  working  with  the  dispensary.  We  recommend 
that  certain  cases  in  receipt  of  public  assistance,  such  as  the  aged  and 
widows  with  young  children  might  be  enrolled  as  members,  and  their 
fees  paid  by  the  Public  Assistance  Committee.  To  ensure  prompt 
attendance  in  cases  of  sudden  and  urgent  necessity,  we  think  that  every 
doctor  who  joins  the  dispensary  should  be  required  to  give  an  under- 
taking to  attend  any  such  case  for  a suitable  fee.  We  hope  that, 
ultimately,  it  may  be  possible  to  dispense  altogether  with  the  service  of 


* As  to  this,  vide  “ Scheme  of  Reform,”  par.  237. 

1 Hawkyard,  42509  (2),  42516.  ^ g^^ith,  43150.  ® Barlow,  38631  (17).  ^Burnet, 

44452  (17).  ® Baton,  50328.  « McCarthy,  67566  (5).  ^ 67580.  « Report  of 

Select  Committee  on  Poor  Relief,  1838,  p.  24. 
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the  district  medical  officer,  and  that  his  duties  will  be  shared  among 
medical  men  practising  in  the  district.  Meanwhile,  arrangements  might 
be  made  to  retain  the  district  medical  officer  on  the  staff'  of  the  pro- 
vident dispensary. 

(ii.)  Outdoor  Nursing. 

164.  The  voluntary  nursing  associations,  of  which  there  has  been  a 
great  development  of  late  years,  have  doubtless  done  much  to  alleviate 
the  sufferings  of  the  poorer  classes — including  those  under  the  care  of 
the  Guardians.  But  such  associations  are  not  yet  universal.  Where 
they  do  exist  it  appears  that  the  Guardians  frequently  contribute  only 
a nominal  sum  to  their  funds,  or  do  not  subscribe  at  all.  But,  whether 
the  Guardians  give  a substantial  donation,  or  not,  the  association  is 
seldom  able  to  provide  a nurse  whenever  called  upon  by  the  Guardians 
to  do  so.  Few  Boards  of  Guardians  have  appointed  Poor  Law  nurses 
under  the  Outdoor  Nursing  Order  of  189^  Few  contract  with  a 
voluntary  nursing  association  for  the  care  of  their  outdoor  sick.  On 
the  whole,  it  may  be  said  that  adequate  provision  has  been  made  for  the 
nursing  of  the  outdoor  sick  poor  in  only  a small  proportion  of  unions. 
Indeed,  in  many  instances  the  sick  are  still  left  to  the  care  of  some 
neighbour  or  casual  helper,  frequently  underpaid,  whose  services  the 
guardians  are  able  to  obtain.  And  it  not  infrequently  happens,  that  a 
sick  person  may  even  be  left  without  any  nursing  or  attendance  whatever. 

165.  While  the  Guardians  cannot  altogether  be  exonerated  from  blame 
for  having  failed  to  realise  their  responsibility  in  the  provision  of  suit- 
able nursing  for  the  outdoor  sick  paupers,  we  think  it  is  only  fair  to 
point  out  that  they  sometimes  experience  great  difficulty  in  obtaining 
a suitable  attendant ; and  that,  owing  to  prejudice  and  ignorance,  the 
poor  often  resent  the  intrusion  of  a trained  nurse  whose  ideas  of  clean- 
liness and  order  are  not  in  accord  with  their  habits. 

166.  There  is,  we  think,  no  doubt  that  the  want  of  proper  nursing 
for  the  outdoor  sick  paupers,  especially  in  rural  districts,  “ is  a serious 
defect  in  the  present  system  of  medical  relief,”  ^ and  that  this  has  a 
prejudicial  effect  on  the  health  of  the  paupers.^  One  witness  describes 
the  outdoor  nursing  question  as  the  most  important  question  with  which 
rural  Guardians  have  to  deal.  Another,  a district  medical  officer  of  a 
rural  union,  states  : — 

“ Many  cases  die  simply  from  want  of  proper  nursing.”  “ I cannot,”  he  says, 

“ speak  strongly  enough  on  this  point.  It  is  one  of  the  medical  officer’s  greatest 
drawbacks  that  he  cannot  get  efficient  nursing  for  his  outdoor  cases.”  ^ {Q.)  “ The 
lack  of  nursing  is  not  confined  to  the  pauper  class  only  ? — No,  it  is  not  quite,  but  it 
is  very  different  in  the  next  class,  because  their  friends  seem  to  manage  that  much 
better.”  “ I never  seem  to  have  much  difficulty  from  lack  of  nursing  except  in  the 
parish  cases.”  ^ 

167.  The  inadequacy  of  the  outdoor  nursing  is  not,  however,  entirely 
confined  to  country  districts,  although  in  towns  there  is  perhaps  less 
real  suffering  from' want  of  nursing  than  in  the  country.®  This  is  partly 
accounted  for  by  the  fact  that  the  poor  have  not  the  same  objection  to 
go  to  the  Poor  Law  Infirmary  ; that  a larger  proportion  of  pauper  sick- 

^ Report  by  Dr.  McYail,  p.  112.  Bagenal,  Vol.  I.,  App.  xv.,  143  (13),  7453.  Fleming, 
Vol.  I.,  App.  xix.  (22)  9336.  J.  Lowry,  7931.  Fuller,  10568.  Court,  6386.  Slade  King, 
69900.  Kendrick,  22368.  Randolph,  Vol.  IV.,  App.  Ixxii.  (9).  Stephens,  34669. 
Percival,  48003.  Visits,  Rural  75.  Hawkyard,  42509  (4).  Piggott,  75774  (12),  75797. 

^ Report  by  Dr.  McVail,  p.  112.  Bagenal,  Vol.  I.,  App.  xv.,  143  (13),  etc.  * Stephens, 
34566  (6c).  Ibid.^  34803.  ^ Report  by  Dr.  McVail,  p.  112. 
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ness  is  treated  in  institutions ; and  that  nursing  charities  are  more 
accessible  to  those  sick  paupers  who  are  treated  at  home. 

1 68.  Owing  to  variations  in  local  circumstances,  the  method  by  which 
the  nursing  of  the  outdoor  poor  can  best  be  improved  is  not  one  in 
regard  to  which  it  is  possible  to  lay  down  any  general  rule.  In  many 
instances,  as  Dr.  McVail  points  out,  trained  nursing  is  not  actually 
required  : — 

“ What  many  paupers  need  is  a little  skilled  guidance  in  attending  chronic  com- 
plaints, and  in  others  it  is  housekeeping  rather  than  nursing  that  is  wanted— the 
washing  and  cleaning  of  an  aged  man  or  woman,  attention  to  body  and  bed  clothing, 
the  keeping  of  the  house  clean  and  fresh.”  ^ 

In  many  cases  these  services  may  be  rendered  by  relatives,  but,  where 
paid  attendants  have  to  be  employed,  they  should  be  paid  a fair  re- 
muneration for  their  work.  It  is  also  desirable  that  there  should  be, 
where  possible,  trained  supervision  of  these  cottage  nurses.  In  many, 
probably  in  the  majority  of  districts,  it  may  be  found  that  trained 
nursing,  when  required,  may  be  best  supplied  through  a voluntary 
association.  With  this  object  it  may  be  well  to  encourage  the  extension 
of  existing  associations,  or  the  formation  of  associations  in  districts 
where  they  do  not  exist.  The  subscription  paid  by  the  Public  Assist- 
ance Authority  to  the  funds  of  the  association  should  not  be,  as  it  fre- 
quently is  at  present,  merely  a nominal  sum,  but  should  bear  some 
relation  to  the  monetary  value  of  the  services  rendered.  In  ‘ other 
words,  the  Public  Assistance  Authority  should  contract  with  the  associa- 
tion to  provide  such  trained  nursing  to  the  outdoor  sick  paupers  as  may 
be  required  by  that  Authority.  Or  again,  in  both  urban  and  rural  dis- 
tricts it  may  be  possible  to  utilise  the  services  of  the  indoor  nurses  for 
outdoor  cases.^  Or,  failing  either  of  the  above  alternatives,  it  may  be 
found  expedient,  particularly  in  populous  districts,  for  the  Public  Assist- 
ance Authority  themselves  to  maintain  a staff  of  outdoor  nurses. 

169.  But,  while  the  precise  method  by  which  improvement  may  be 
effected  is  a detail  which  may  be  left  to  the  judgment  of  the  Public 
Assistance  Authority,  we  are  of  opinion  that  the  urgency  and  import- 
ance of  the  question  is  such  that  one  of  the  first  duties  of  that  Authority 
is  to  take  steps  for  the  organisation  of  a satisfactory  system  of  nursing 
or  attendance  for  the  outdoor  sick  poor.  Further,  to  insure  that  the 
arrangements  are  being  properly  maintained  we  think  that  they  should, 
from  time  to  time  be  inspected  on  behalf  of  both  the  Public  Assistance 
Authority  and  the  Local  Government  Board. 

(iii.)  Compulsory  Removal  of  Sick  Cases  to  Infirmary. 

170.  The  difficulty  of  providing  proper  treatment  for  the  sick  outdoor 
poor  might,  it  appears,  be  considerably  diminished  if  powers  were 
granted  to  the  authorities  to  remove  compulsorily  to  the  infirmary  cer- 
tain cases  which  obviously  would  be  better  looked  after  in  an  institution 
than  at  home.  Such  cases  include,  among  others,  persons  suffering  from 
incurable  malignant  diseases,  aged  sick  persons  living  alone,  who  have 
no  friends  or  relatives  to  look  after  them,  and  phthisical  cases  whose 
home  conditions  are  not  only  bad  for  the  patient,  but  are  likely  to  lead 
to  infection  of  the  family.  We  have  received  representations  from  a 
very  large  number  of  Boards  of  Guardians,  their  Chairmen,^  and  wit- 

^ Report  by  Dr.  McVail,  p.  112.  ® Quarry,  21268.  Bagenal,  Vol.  I.,  App.  xv.,  Stat.  130. 

Fleming,  9164.  Fuller,  10377.  Lowry,  12140.  James,  48348  (24).  Biddle,  48888  (6). 

^ Cf.  Recommendations  received  from  Boards  of  Guardians  and  their  Chairmen. 
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nesses/  as  to  the  need  for  Poor  Law  authorities  having  such  powers  of 
compulsory  removal.  Dr.  Me  Vail  also  reports:— 

“ In  Rural  Unions,  I met  with  many  outdoor  paupers,  old  men  or  women,  receiving 
or  requiring  medical  attention,  who  ought  certainly  to  be  in  an  institution.  Chronic 
ulcers  were  being  treated  or  neglected  by  the  patient  himself,  sometimes  without 
proper  dressings,  with  the  result  that  the  sores  were  in  a filthy  condition  and  the 
whole  house  pervaded  with  a sickening  odour  when  the  ulcers  were  exposed.  In 
such  houses  there  was  sometimes  no  nurse  or  attendant  of  any  kind,  yet  the  mere 
suggestion  of  removal  to  the  workhouse  sick  wards  was  received  with  indignation. 
Quite  unquestionably  the  patients  would  be  much  better  off  in  the  workhouse,  but 
equally  unquestionably  they  had  the  strongest  objection  to  going.”  ^ 

171.  The  cases  to  which  we  have  referred  above,  especially  cases  of 
aged  paupers  living  alone,  sometimes  impose  a serious  responsibility  on 
Poor  Law  authorities  and  their  officers,  and  one  or  two  instances  have 
been  brought  to  our  notice  of  fatal  accidents  having  occurred,  chiefly 
through  the  patient  falling  into  the  fire,  or  otherwise  setting  fire  to 
himself.^ 

172.  We  recommend,  therefore,  that,  subject  to  the  same  procedure 
as  is  adopted  in  the  removal  of  cases  to  an  Infectious  Diseases  Hospital 
under  the  Public  Health  Acts,  the  relief  authority  should  have  power 
to  remove  compulsorily  to  an  institution  aged  sick  persons,  living  alone 
and  without  relatives  or  friends  to  look  after  them,  or  persons  sudering 
from  a disease  which  cannot  be  properly  treated  at  home  or  which  is 
a danger  to  the  health  of  others  living  in  the  same  house. 

(iv.)  Unconditional  Outdoor  Medical  Relief. 

173.  “ Some  Boards  (of  Guardians)  certainly  do  not  seem  to  appreciate 
the  value  that  ought  to  attach  to  medical  out-relief.”  ^ In  these  words. 
Dr.  McVail  characterises  a defect  frequently  observed  by  us  in  the 
course  of  our  visits  to  the  various  unions.  As  a rule,  the  medical  orders 
issued  by  the  relieving  officer  since  the  previous  meeting  of  the  Relief 
Committee  were  passed  en  hloc,  and  without  comment.  Occasionally, 
a question  might  be  raised  as  to  reimbursement,  and  occasionally  also 
the  relieving  officer  might  report  that  the  district  medical  officer  con- 
sidered the  case  one  for  treatment  in  the  infirmary.  But  the  Guardians 
seldom  went  over  the  cases  seriatim,  to  satisfy  themselves  that  the 
domiciliary  conditions,  or  the  habits  of  the  applicants,  were  conducive 
to  a successful  treatment  of  the  ailment.®  Moreover,  in  still  fewer 
cases,  if  at  all,  did  the  Guardians  see  that  the  treatment  recommended 
by  the  medical  officer  was  being  carried  out  by  the  sick  pauper.  In 
regard  to  unconditional  medical  relief.  Dr.  McVail  reports  : — 

“ Phthisis  cases  are  maintained  in  crowded,  unventilated  houses  where  there  is 
unrestrained  facility  to  convey  the  disease  to  their  own  offspring.  Diabetes  cases 
live  on  the  rates,  and  eat  what  they  please.  . . . Outdoor  medical  attendance  is 
freely  and  unconditionally  provided  by  the  guardians  for  the  drunken  and  the 
immoral.”  ® 

174.  Where,  as  usually  happens,  the  doctor  is  paid  a fixed  salary  it  is 
obvious  that  a few  medical  orders,  more  or  less,  do  not  affect  the  pockets 
of  the  ratepayers.  Accordingly,  by  distributing  these  orders  freely  and 
unconditionally,  the  Guardians  travel  comfortably  along  the  line  of 
least  resistance.  They  neither  trouble  to  ask,  nor  have  they  been  told 

1 Burnet,  44420  (3)  ; Bygott,  43996  (25)  ; Cameron,  41487  (39)  ; Fuller,  10412  ; 
Wilson,  Vol.  V.,  App.  exxii.  (G)  ; Yeates,  Vol.  V.,  App.  exxv.  (6)  ; cf.  Newsholme,  92854. 
2 Dr.  McVail’s  Report,  p.  114.  ^ Cf.  Ibid.,  p.  115,  Ibid.,  p.  122.  * Ball,  35691,  etc.,  etc. 

® Dr.  McYail’s  Report,  p.  149. 
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to  consider  what  is  the  effect  of  their  action  upon  the  recipients  of  their 
vicarious  philanthropy  or  upon  the  morals  of  the  community  at  large. 

But,  while  many  Boards  of  Guardians  grant  medical  orders  uncon- 
ditionally it  appears  that,  even  in  Unions  where  relief  is  strictly 
administered,  the  Guardians  have  great  difficulty  in  exercising  an 
adequate  supervision  over  outdoor  medical  relief.  Thus,  Mr.  Crowder, 
Chairman  of  St.  George-in-the-East  Union,  says  : — 

“ It  is  too  much  to  expect  a relieving  officer  to  take  the  responsibility  of  refusing  ; 
it  is  a doctor’s  question.  I do  not  think  we  should  do  very  much  good  by  having 
all  these  cases  up.”  ^ 

175.  Although,  therefore,  the  evils  of  unconditional  medical  relief 
may  be  aggravated  by  lax  administration,  they  cannot  be  altogether 
removed  by  the  simple  process  of  tightening  up  the  administration. 
It  would  obviously  be  unsafe  to  refuse  relief  in  all  cases  where  the 
home  conditions  or  habits  of  the  applicants  were  unsatisfactory.  It 
would  be  equally  unsafe  to  withdraw  the  relief  in  all  cases  where  the 
medical  officer’s  treatment  was  being  wilfully  ignored.  Indeed,  we 
think  that  a system  of  conditional  medical  relief  must  carry  with  it  as 
a necessary  corollary  the  power  to  remove,  under  certain  conditions, 
sick  poor  persons  to  an  infirmary.^ 

176.  Being  desirous  of  pushing  the  principle  of  “ curative  treatment  ” 
into  all  branches  of  relief,  and,  above  all,  into  that  branch  which  deals 
with  the  sick,  we  recommend  that  outdoor  medical  relief  when  granted 
should  be  subject  to  conditions  to  be  imposed  by  the  Public  Assistance 
Authority  which  conditions  should  include  inter  alia  the  maintenance 
of  a healthy  domicile  and  good  habits. 

(e)  Inaccessibility  of  Medical  Relief  and  its  Results. 

177.  While  many  witnesses  have  told  us  that  medical  relief  is  often 
granted  too  freely,  we  have  also  received  a good  deal  of  evidence  to  the 
contrary.  In  other  words,  the  fact  that  medical  relief  is  normally 
obtainable  on  an  order  from  a relieving  officer,  instead  of  by  means 
of  direct  access  to  a doctor,  is  said  to  lead  to  delay,  which,  it  is 
alleged,  is  sometimes  attended  by  serious,  if  not  fatal  results.  In 
sparsely  populated  country  districts  it  is  obvious  that  such  a system 
of  obtaining  medical  aid  would  break  down  entirely  if  medical  officers 
adhered  to  the  strict  letter  of  the  law.^  The  overseers  are,  no  doubt, 
empowered  to  grant  an  order  for  medical  assistance  in  case  of  an 
emergency,  but  it  does  not  appear  to  be  sufficiently  known  among  the 
poor  that  the  overseer  has  this  power  ; indeed,  in  one  union  (Ellesmere) 
it  is  said  that  the  Guardians  themselves  do  not  know  that  they  can 
give  medical  assistance  to  any  person  who  is  not  in  receipt  of  other 
relief.^ 

178.  The  prescribed  routine  of  obtaining  medical  relief  was  illustrated 
by  Dr.  Stephens,  a district  medical  officer  for  the  North  Witchford 
Union.  He  says  : — 

“ For  instance,  if  the  parish  patient  wants  an  order  quickly  from  me  he  really  by 
law  would  have  to  go  to  Chatteris,  that  is  eight  miles,  and  come  back  four  miles. 
He  would  have  to  go  past  my  house  four  miles,  and  come  back  to  my  house  again, 
and  then  I should  have  to  go  four  miles.  As  a matter  of  fact  that  is  not  done.  . . . 
It  would  take  a man  walking  three  hours  to  deliver  the  order  to  me  according  to 
this  arrangement.”  ^ 

179.  In  the  rural  districts  visited  by  Dr.  McVail  “the  almost  invari- 

^ Crowder,  17333.  Cf.  Vnlliamy,  73303.  ^ Cf.  Final  Report  by  Mr.  Steel-Maitland  and 

Miss  Squire,  p.  134.  ^ Slade-King,  69921.  Emberton,  71423.  ® Stephens,  34631. 
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able  practice  ” is  for  the  medical  officer,  who  is  frequently  the  only 
doctor  in  the  neighbourhood,  to  attend  without  an  order  any  poor 
person  who  may  come  to  him  for  advice.^  In  one  union  (Weobley)  the 
difficulty  has  been  circumvented  to  some  extent  by  the  ingenuity  of  the 
relieving  officer,  who  (regardless  of  its  irregularity)  is  in  the  habit  of 
leaving  with  shop-keepers  in  the  district,  medical  orders,  duly  signed, 
but  with  the  space  for  the  name  left  blank,  to  be  given  away  to  any 
poor  customers  who  may  apply  for  such  orders.^ 

180.  While  doctors  attend  cases  freely  without  an  order  from  the 
relieving  officer  our  evidence  shows  that  this  leads  to  confusion  in 
practice  and  causes  considerable  dissatisfaction  to  the  medical  pro- 
fession. In  this  connection  we  give  the  following  extract  from  the 
evidence  of  Mr.  Smith  Whitaker,  one  of  the  witnesses  who  appeared 
on  behalf  of  the  British  Medical  Association  : — 

“We  have  again  and  again  had  instances  where  doctors  were  called  in  to  attend 
cases,  and  they  can  either  accept  or  refuse.  They  go,  perhaps,  at  considerable 
inconvenience,  with  the  probability  that  they  will  not  be  paid  for  going,  or  that 
they  will  have  to  take  the  risk  of  not  being  paid.  If  they  do  not  go  and  anything 
goes  wrong,  then  they  are  accused  of  cruelty  and  inhumanity.  If  they  do  go  the 
rule  is  that  they  do  not  get  paid.”  ^ 

181.  The  duty  of  a medical  officer,  on  visiting  a case  without  an 
order,  is  to  report  it  to  the  relieving  officer,  but  an  inherent  dislike  to 
correspondence  on  the  part  of  the  country  doctors  apparently  leads 
many  of  them  to  ignore  this  part  of  their  duty  in  cases  requiring 
medical  attendance  and  medicines  only.  Should  extras  or  sustenance 
also  be  required,  the  case  is  usually  reported,  but,  occasionally,  even 
these  necessaries  are  supplied  by  private  charity.  If  challenged  for  his 
seeming  neglect  of  duty,  the  answer  of  the  doctor  is  that  he  has  re- 
garded the  applicant  as  a non-pauper  case.  In  this  way  a considerable 
amount  of  medical  assistance  to  poor  persons  of  the  pauper  class — 
estimated  by  Dr.  Me  Vail  at  15  to  20  per  cent,  of  the  Poor  Law  cases 
receiving  medical  relief — is  administered  by  medical  officers  without 
being  recorded  as  medical  relief.^  Conceivably,  therefore,  to  take  an 
extreme  instance,  the  statistics  of  a union  might  show  that  no  medical 
relief  was  being  granted,  while  actually  the  Poor  Law  medical  officer 
qua  private  practitioner  might  be  dispensing  a large  amount  of  gratu- 
itous medical  assistance  in  the  course  of  a year. 

182.  The  inaccessibility  of  medical  attendance  in  country  districts 
also  applies  to  medicines  and  medical  extras.  As  regards  medicines,  the 
difficulty  has  been  minimised  by  the  medical  officer  carrying  with  him 
a stock  of  compressed  medicines,  or  sending  the  medicines  by  the  post- 
man or  by  a messenger.  But,  as  regards  medical  extras,  the  medical 
officer  neither  has  the  power  to  supply  them  nor  to  order  them.  All  he 
can  do,  as  has  been  stated,  is  to  make  a recommendation  to  the  reliev- 
ing officer  that  such  extras  as  food  or  stimulants  are  necessary.  The 
relieving  officer  has  thereupon  to  make  the  necessary  inquiries  into  the 
pecuniary  circumst'ances  or  the  patient.  Accordingly,  by  the  time  that 
the  extras  are  delivered,  a considerable  interval  may  have  elapsed.^ 

183.  Although  the  above  remarks  apply  to  country  districts,  it  is  alleged 

^ Report  by  Dr.  McYail,  p.  124  ; Beabey,  52426  ; McCarthy,  67612  ; Hall,  70730  ; 
Parkin,  51538  ; Burnell,  68233  ; Griffiths,  71275  ; Rhodes,  38987  ; Exham,  72522  ; 
Parker,  70303  ; Farrant,  Vol.  VII.,  App.  xxxiv.  (2).  ^ Hall,  70671.  " Whitaker,  39315. 

Report  by  Dr.  McVail,  p.  124.  ® Ibid.^  p.  123.  Cf.  Continuance  Report  of  Poor 

Law  Commissioners,  1840,  pp.  75-6. 
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that  medical  relief  is  not  always  readily  accessible  in  large  centres  of 
population  where  doctors  abound.  Sometimes,  it  appears,  the  poor  do 
not  know  to  whom  to  apply  for  medical  assistance.  Serious  delay  is 
also  caused  in  certain  unions  where  medical  orders  are  obtainable  only 
during  office  hours. ^ In  this  connection  we  desire  to  draw  attention  to 
the  Children  Act,  1908,  Section  12  of  which  renders  the  parent  or 
guardian  of  a child  liable  to  a penalty  if  he  fails  to  provide  such  child 
inter  alia  with  adequate  medical  aid,  or  if,  being  unable  otherwise  to 
provide  such  medical  aid,  “he  fails  to  take  steps  to  procure  the  same 
to  be  provided  under  the  Acts  relating  to  the  relief  of  the  poor.”(*) 

184.  We  have  received  much  evidence  to  the  effect  that  the  health  of 
the  community  suffers  because  of  inadequacy  in  the  amount  and  quality 
of  medical  assistance.^  In  this  connection  we  may  refer  generally  to 
the  evidence  cited  throughout  this  chapter.  Mr.  Theodore  Dodd  has 
supplied  us  with  a number  of  extracts  from  reports  of  medical  officers 
of  health,  showing  that  a great  deal  of  preventable  disease  and  mor- 
tality among  infants  and  children  is  due  to  the  neglect  of  parents  to 
call  in  medical  aid  soon  enough.^  A number  of  other  witnesses  have 
tendered  similar  evidence.^  We  may  also  refer  to  the  returns  of  deaths 
from  starvation  in  London,  cited  by  Mr.  Dodd,  some  of  which,  he  con- 
tends, might  have  been  prevented  if  medical  aid  had  been  forthcoming 
earlier.^  Mr.  Benjamin  Purse,  on  behalf  of  the  National  League  of  the 
Blind,  informed  us  that  a very  large  percentage  of  cases  of  blindness 
occurring  in  infancy  might  have  been  prevented  if  the  infants  had  had 
proper  medical  attention  ; he  also  mentioned  that  “ at  least  33  per  cent, 
of  the  blind  are  directly  assisted  by  our  Poor  Law  authorities.”  ® As 
regards  midwifery  cases,  we  find  that  a number  of  boards  of  guardians 
refuse  to  grant  a midwifery  order  unless  for  a fourth  or  fifth  child. 
Dr.  Me  Vail,  in  commenting  upon  this  practice,  remarks: — 

“Necessarily  under  the  Poor  Law  the  point  of  view  in  these  cases  is  solely  the 
financial  circumstances  of  the  applicant,  not  the  future  health  of  the  prospective 
mother.  Manifestly  for  her  health  the  most  important  confinement  is  not  the  fifth 
but  the  first.  If  not  properly  guided  in  it,  illness  may  result  which  will  lead  to 
permanent  ill-health.”  ^ 

185.  On  the  other  hand,  we  must  not  fail  to  observe  that  a large 
number  of  witnesses  have  stated  that  the  health  of  the  community 
does  not  suffer  on  account  of  the  inadequacy  in  the  amount  or  quality 
of  medical  assistance.®  Again,  while  medical  relief  is  sufficient  as  to 

(*)  Children  Act,  1908,  8 Edward  VII.,  Cap.  67,  Sec.  12  (1). 

^ Barlow,  38704.  Hewlings,  47501  (5),  47560.  Barlow,  38631  (13).  See  also  Young, 
38802.  Buchan,  Vol.  lY.,  App.  xxxiv.  (11).  Hawkyard,  42521.  Cameron,  41489  (27), 
41556,  41489  (25).  Scurfield,  41979.  Cooke,  45253.  Burnet,  44563-5.  Armstrong, 
Vol.  Y.,  App.  Ixxiii.  (4).  Parkin,  51554.  Evans,  48600.  Jenkin,  50773.  British  Medical 
Association,  39309.  Wilson,  44618  (16).  Burnet,  44565.  Duncan,  Yol.  Y,,  App.  xx. 
(7).  Cf.  Mears,  Yol.  Y.,  App.  xciii.  (6)  (19).  Colmer,  Yol.  YII.,  App.  xxviii.  (7). 
Meredith,  Yol.  YII.,  App.  Ixiii.  (6).  Wilson,  44618  (10).  Scurfield,  41944.  Waters, 
73584.  Hewlings,  47536,  etc.,  etc.  » Dodd,  25373  (5)  {et  seq.).  Cf.  Young,  38847. 
Cameron,  41489  (26).  -*  Maclean,  49515.  Young,  38809  (33).  Barlow,  38631  (5),  (6) 
38637-8,38642.  Scurfield,  41946-7.  Cf.  Aldeii,  27359  (18).  " Dodd,  c/.  Yol.  III.,  App. 
hi.  (G).  Purse,  28165  (6).  ' McYail’s  Report,  p.  110(a).  Hounsell,  Yol.  YII., 

App.  cxxvii.  (6)  ; Ross,  Yol.  YII.,  App.  cl.  (8)  ; lb-ash,  Yol.  YII.,  App.  xxiv.  (12)  ; 
Culross,  Yol.  YII.,  App.  xxix.  (10)  ; Routh,  Yol.  YII.,  App.  Ixxv.  (16)  ; Randolph, 
Vol.  YII.,  App.  Ixxii.  (9)  ; Williams,  Yol.  YII.,  App.  xcii.  (7)  ; Sydenham,  Yol.  YII., 
App.  Ixxxii.  (8)  ; Hoffman,  Yol.  YII.,  App.  exxvi.  (9)  ; Plews,  Yol.  V.,  App.  xxxix.  (10)  ; 
Percival,  47919  (14)  ; Jenks,  Yol.  YII.,  App.  cxxviii.  (7)  ; Macqueen,  Yol.  YII.,  App. 
cxxxiii.  (6)  ; Nicholls,  Yol.  VII.,  App.  Ixvi.  (8)  ; Marsh,  Yol.  YII.,  App.  Ixi.  (10)  ; Hall, 
70630  (12)  ; Gourlay,  Yol.  YII.,  App.  exxi.  (9)  ; Biddle,  48888  (14)  ; Leigh,  Yol.  YII., 
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amount  and  quality,  it  is  averred  that  the  health  of  the  community 
suffers  because  of  the  want  of  co-ordination  among  the  various  agencies 
supplying  medical  assistance.^  Dr.  Me  Vail,  who  made  special  inquiries 
on  this  point  on  our  behalf,  reports  that  he  found  very  few  cases  ‘‘  re- 
sulting in  death  or  in  severe  illness  or  prolonged  bad  health  ” in  conse- 
quence of  want  of  proper  medical  attendance.^  The  medical  officers 
whom  he  questioned  on  the  subject  stated  that  outdoor  relief  was 
“ freely  asked  for  and  freely  given.”  ^ It  appears,  however,  that  the 
medical  officers  in  making  that  assertion  had  in  mind  “the  pauper  class 
as  distinguished  from  the  poor  or  borderland  class.”  ^ As  regards  the 
latter : — 

“ One  doctor  who  had  given  attention  to  the  subject  was  strongly  of  opinion  that 
in  his  own  area  the  class  just  above  the  grade  of  pauperism  was  much  worse  off  in 
respect  of  medical  attendance  than  the  paupers  themselves.  Poor  people  who  were 
expected  to  pay  for  a doctor  often  felt  the  financial  burden  too  great,  and  delayed 
sending  for  him,  or  asked  him  to  discontinue  his  visits  before  the  patient  ought  to 
have  been  out  of  his  control.”  ® 

Other  witnesses  have  expressed  similar  views  : ® home  medical  assist- 
ance is  deferred  to  the  last  moment,  credit  is  obtained,  clothes  are 
pawned  and  then  money  is  borrowed  to  pay  the  doctor  in  advance. 
Incipient  or  subsiding  illness  and  convalescence  are  left  to  providence, 
and  it  may  even  happen  that  a visiting  doctor  is  not  told  of  a fresh 
case  in  the  house  on  account  of  the  expense.”^ 

186.  We,  therefore,  recommend  that  medical  assistance  be  more  readily 
accessible  to  all  who  are  in  need  of  it. 

(/.)  Overlapping  of  Agencies  Providing  Non-Institutional 
Medical  Assistance. 

187.  As  regards  the  want  of  co-ordination,  and  the  consequent  over- 
lapping of  effort  among  the  various  agencies  supplying  non-institutional 
medical  treatment  to  the  poorer  classes,  we  have  alread}^  shown  that 
such  treatment  is  being  supplied  by  the  Guardians,  the  Sanitary 
Authorities,  the  Education  Authorities,  the  out-patient  departments  of 
the  voluntary  hospitals,  the  free  dispensaries  and  the  provident  dis- 
pensaries, medical  clubs,  and  friendly  societies. 

Except  to  a very  limited  extent  there  appears  to  be  no  real  or  effec- 
tive co-operation  between  the  Poor  Law  and  the  other  agencies  provid- 
ing medical  assistance.  We  recommend  that  there  should  be  co-operation, 
and  in  the  next  chapter  we  shall  submit  proposals  by  means  of  which  we 
hope  to  accomplish  this  end. 

188.  But,  meanwhile,  we  desire  to  draw  attention  to  the  question  of 
what  is  the  right  sphere  of  the  voluntary  hospital  in  regard  to  out- 
patients. This  problem,  in  our  opinion,  lies  at  the  very  entrance  to 
any  radical  reform  of  the  system  of  medical  assistance.  In  the  Metro- 
polis, as  we  have  shown,  the  out-patient  departments  of  the  hospitals 
steadily  and  enormously  enlarge  their  sphere.  Much  of  this  increase  is 
due,  rightly  and  properly,  on  the  one  hand  to  increase  in  population, 

App.  cxxxi.  (8)  ; Beatty,  47745  (12)  ; Berkeley  Murray,  Vol.  VII.,  App.  cxxxvii.  (7)  ; 
Adams,  Vol.  VII.,  App.  xviii.  (8)  ; Cresswell,  49147  (12)  ; Reniiy,  Vol.  V.,  App.  ciii. 
(18)  ; Stewart,  Vol.  V.,  App.  cxi.  (22)  ; Williams,  Vol.  V.,  App.  cxx.  (6)  ; Yeates,  Vol.V., 
App.  exxv.  (6)  ; Ainsley,  52839  (27)  ; Slade-Kiiig,  69790  (12).  ^Davies  (17),  Vol.  V., 
App.  xvli.  - I)r.  McVail’s  Report,  p.  144.  ^ Ihid.^  p.  144-145.  ^ Ibid.,  p.  145.  “ Ibid., 

p.  145.  ® Bygott,  44009  ; Niven,  38380  (79)  ; Vnlliamy,  73417-7.3427  ; Emberton,  71323 
(16)  ; Mahomed,  76157  ; Edwards,  Vol.  VII.,  App.  cxiii.  (2).  ' Wilson,  44618  (11). 
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and  the  increasing  facility  with  which  the  poor  in  country  districts  can 
travel  to  London,  but  chiefly  to  the  expensive  equipment  for  dealing 
with  special  diseases  which  science  has  now  placed  in  the  doctor’s  hands. 
But  these  valid  grounds  for  an  increase  in  the  work  of  the  out-patient 
departments  render  it  all  the  more  necessary  to  save  them  from  certain 
abuses  of  which  we  have  had  ample  evidence.^ 

In  the  first  place,  the  out-patient  departments  are  dealing  with  a large 
number  of  cases  for  whose  treatment  the  Poor  Law  authorities  are,  or 
should  be,  responsible.  Thus,  our  Special  Investigator,  Miss  Roberts, 
concludes  that,  if  the  three  hospitals  selected  for  her  inquiry  be  fair 
samples,  “ at  least  II  per  cent,  of  out-patients  at  the  voluntary  (general) 
hospitals  in  London  are  actually  Poor  Law  cases,  being  in  receipt  of 
some  form  of  Poor  Law  assistance,  either  at  the  very  time  they  are 
treated,  or  within  a half-year  of  treatment.”  ^ Under  a co-ordinated 
system,  it  might  be  expedient  to  refer  certain  pauper  cases  to  the  out- 
patient department  for  a second  opinion,  or  for  special  treatment,  but 
this  does  not  appear  to  be  done  to  any  great  extent  at  present. 
Accordingly,  it  may  be  said  that  the  out-patient  departments  are  per- 
forming a great  deal  of  work  which  should  properly  be  done  by  the 
Public  Assistance  Authorities. 

In  the  second  place,  it  is  for  consideration  whether  the  Public  Assist- 
ance Authorities  should  not  also  deal  with  the  two  following  classes  of 
cases  which,  at  present,  receive  treatment  from  the  out-patient  depart- 
ments ; — 

(a)  Persons  who  are  suffering  from  chronic  ailments. 

(b)  Persons  whose  home  conditions  will  not  allow  them  to  reap 
any  commensurate  benefit  from  such  treatment. 

In  the  third  place  the  benefits  of  the  out-patient  departments  are 
being  extended  to  : — 

(a)  The  well-to-do  who  can  afford  to  pay  private  practitioners. 

(b)  Persons  sufficiently  able  to  join  a provident  institution. 

189.  Until,  therefore,  the  work  of  the  out-patient  department  is 
delimited  in  such  a way  as  to  prevent  overlapping  between  its  sphere 
and  that  of  the  Public  Assistance  Authority,  and  to  leave  full  scope  for 
private  practice  and  provident  effort,  any  endeavour  to  reform  the 
system  of  public  medical  assistance  will  be  locally  thwarted.  Indeed, 
all  attempts  to  create  order  out  of  the  present  chaos  will  be  disappoint- 
ing. Even  in  the  interests  of  the  out-patient  departments  themselves 
a reform  appears  to  be  expedient  in  order  to  secure  the  greatest  benefits 
from  the  treatment  which  they  so  lavishly  bestow,^  and  to  prevent 
those  benefits  from  being  abused  by  the  well-to-do.  Suggestions  for 
remedying  the  abuses  of  the  out-patient  departments  have  been  laid 
before  us  by  many  witnesses,^  but  by  none  more  fully  than  the  repre- 
sentatives of  the  British  Medical  Association.  We  are  convinced  with 
them  that  a strenuous  effort  should  be  made  to  circumscribe  the  work 


^ Marsh,  Vol.  YII.,  App.  Ixi.  (4)  ; Wilson,  44618  ; Rhodes,  38922  ; Hawkyard,  42531- 
42764  ; Packer,  70185  (4);  Wallace,  Vol.  V.,  App.  liii.  (7);  Becke,  48238;  Cox,  51873-4 
(4);  Morrison,  52466,  etc.,  etc.  ^Report  by  Miss  Roberts  on  Overlapping,  &c.,  p.  6. 
^Nussey,  32917  (16);  Lauriston  Shaw,  33118  (6)  (5);  British  Medical  Association, 39124 
(23),  39127.  ■‘Niven,  38380  (13);  Rhodes,  38914  ; Scurlield,  41934  (10);  Edwards, 
38322  (7);  etc.,  etc. 
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of  the  out-patient  departments.  They  should  be  used  almost  exclusively 
for : — 

(1)  Casualties. 

(2)  Consultations. 

(3)  Cases  requiring  expensive  equipment  for  the  treatment  of 
special  diseases  and  defects. 

To  this  end  the  “letter”  system  should  be  thoroughly  reformed  or 
‘abolished,  and,  except  for  casualties,  the  recommendation  of  a medical 
officer  or  private  practitioner  substituted. 

190.  We  recommend,  therefore,  that  the  work  of  the  out-patient 
departments  of  the  voluntary  hospitals  should  be  reorganised  on  these 
lines ; that  they  should  be  protected  from  abuse  by  the  well-to-do  ; 
and  that  a strong  endeavour  should  be  made  to  bring  their  work  into 
co-operation  with  that  of  the  new  organisation  of  medical  assistance 
which  we  propose  to  set  up. 

191.  We  desire  also  to  draw  special  attention  to  the  position  created 
by  the  Education  (Administrative  Provisions)  Act,  1907,  to  which  we 
have  already  referred.  Under  that  Act  the  Education  Authorities  have 
far-reaching  powers  of  providing  medical  assistance  to  school  children 
out  of  the  rates.  Unless  their  work  in  this  respect  is  co-ordinated  with 
that  of  the  Public  Assistance  Authorities,  the  evils  of  overlapping  and 
consequent  waste  of  effort  and  money  will  be  accentuated.  For  example, 
we  have  recommended  that  there  should  be  more  medical  inspection  of 
all  children  under  the  Public  Assistance  Authorities.  Of  the  38,000 
children  of  school  age  who  were,  on  January  1st,  1907,  being  main- 
tained in  Poor  Law  establishments,  about  18,000  were  attending  public 
elementary  schools.  In  addition,  out  of  the  171,000  children  in  receipt 
of  out- relief  on  that  date,^  it  may  be  said  that  practically  all  who  were 
of  school  age  were  attending  such  schools.  In  the  absence  of  co-opera- 
tion, therefore,  it  is  conceivable  that  all  these  children  might,  simul- 
taneously, be  the  subject  of  medical  inspection  on  the  part  of  both  the 
Public  Assistance  and  the  Education  Authorities,  and  a large  proportion 
of  the  children  might,  likewise,  be  receiving  simultaneously  two  kinds 
of  medical  treatment. 

Such  a contingency  would  be  regrettable,  even  if  it  were  to  obtain  in 
only  a modified  degree.  We  are,  however,  hopeful  that  it  may  be 
possible  to  avoid  it  altogether.  We  are  pleased  to  observe,  from  the 
Board  of  Education  Memorandum,  dated  November  22nd,  1907,  explain- 
ing to  the  Education  Authorities  their  duties  as  to  medical  inspection 
and  treatment  of  school  children,  that  the  principle  of  co-operation 
with  other  local  authorities  is  not  lost  sight  of.  For  example,  it  is 
recommended  that  “ the  work  of  medical  inspection  should  be  carried 
out  in  intimate  conjunction  with  the  public  health  authorities,  and 
under  the  direct  supervision  of  the  medical  officer  of  health.”  Again, 
as  regards  the  treatment  of  children  by  the  Education  Authorities,  it  is 
recommended  that  it  be  done,  meantime,  “ through  such  agencies  as  are 
conveniently  available.” 

192.  We  have  here  an  opportunity  of  establishing,  at  the  outset,  an 
effective  method  of  co-operation,  or  division  of  labour,  in  the  perform- 
ance of  a public  duty.  The  medical  inspection  of  pauper  children 
attending  public  elementary  schools  may,  no  doubt,  be  effectively  carried 

^ Thirty-sixth  Annual  Report  of  Local  Government  Board,  1906-7,  pp.  cxxiii.-v. 
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out  as  recommended  in  the  Board  of  Education  Memorandum,  but  ajiy 
treatment  for  diseases  required  by  such  children  should,  we  think,  be 
provided  through  the  agency  of  the  Public  Assistance  Authorities. 

Further,  we  think  that  this  principle  should  be  applied  to  all  children 
attending  public  elementary  schools.  Thus,  the  Sanitary  Authorities, 
whose  functions  are  mainly  concerned  with  the  prevention  of  infectious 
disease,  would  be  responsible  for  the  medical  inspection  of  all  children. 
On  the  other  hand,  the'  Public  Assistance  Authority,  whose  functions 
would  be  to  provide  medical  treatment,  would  provide  such  treatment 
for  all  school  children,  so  far  as  they  require  to  be  treated  at  the  expense 
of  the  rates. 

(g)  Summary  of  Recommendations  and  Suggestions  in 
Part  V.,  Chapter  2. 

1.  The  primary  responsibility  of  the  Public  Assistance  Authorities 
for  the  inspection  and  supervision  of  medical  assistance  should  be 
clearly  recognised  and  carefully  maintained ; but,  meanwhile,  the 
arrangements  for  both  indoor  and  outdoor  medical  assistance  should  be 
periodically  inspected  by  medical  inspectors  on  behalf  of  the  Local 
Government  Board ; to  this  end  the  Board’s  staff  of  medical  inspectors 
should  be  increased.  (127.) 

2.  More  effective  control  should  be  exercised  by  the  Local  Govern- 
ment Board  over  unnecessary  expenditure  on  infirmaries.  (134.) 

3.  Medical  officers  should  receive  adequate  compensation  for  their 
services  ; and  medicines  should  be  directly  provided  by  the  Public 
Assistance  Authorities,  or,  where  this  is  impracticable,  some  equitable 
arrangement  should  be  made  whereby  the  cost  of  the  medicines  would 
not  form  a charge  on  the  medical  officer’s  remuneration.  (131-2.) 

4.  Consideration  should  be  given  to  the  question  of  the  sufficiency  of 
the  medical  and  nursing  staffs  in  the  Public  Assistance  Authorities’ 
institutions  for  sick  persons.  (143-6.) 

5.  The  system  of  superannuation  of  nurses  calls  for  revision,  particu- 
larly as  to  the  age  limit  for  retirement,  which  is  too  high.  (148.) 

6.  To  secure  proper  classification  of  the  sick,  with  adequate  nursing, 
sufficient  institutions  should  be  specially  set  apart  for  the  treatment  of 
the  sick,  and  to  this  end  an  enlargement  of  the  administrative  area  is 
necessary.  (145  and  151.) 

7.  Institutions  for  the  treatment  of  sick  persons  under  the  Public 
Assistance  Authorities  should  be  open  for  purposes  of  clinical  instruc- 
tion, subject  to  suitable  safeguards.  (159.) 

8.  Improved  methods  of  recording  the  clinical  treatment  of  sick  cases 
should  be  adopted  : “ Case-papers  ” should  be  introduced  and  used  for 
both  the  indoor  and  the  outdoor  sick.  (160.) 

9.  Phthisis  cases  needing  aid  from  public  funds  should  remain  under 
the  care  of  the  Public  Assistance  Authorities,  who  should,  however, 
make  more  suitable  provision  for  their  treatment.  (150.) 

10.  Medical  treatment  should  be  more  readily  accessible  to  all  who 
are  in  need  of  it.  (186.) 

11.  Outdoor  medical  assistance  should  be  conditional  on  the  mainten- 
ance of  a healthy  domicile  and  good  habits.  (176.) 

12.  In  certain  cases,  power  of  compulsory  removal  to  and  detention 
in  an  institution  should  be  given  to  the  Public  Assistance  Authorities 
under  proper  safeguards.  (153-7,  and  172.) 
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13.  Certain  classes  of  paupers,  such  as  the  aged  and  widows  with 
young  children,  might  be  allowed  to  choose  their  own  doctor  from  the 
list  of  doctors  working  with  the  provident  dispensary  ^ ; every  doctor 
who  joins  the  dispensary  should  give  an  undertaking  to  attend  for  a 
suitable  fee  any  case  of  sudden  and  urgent  necessity  ; it  is  hoped  that 
it  may  be  possible  ultimately  to  dispense  with  the  services  of  the  Dis- 
trict Medical  Officer  whose  duties  will  be  shared  among  medical  men 
practising  in  the  district ; meanwhile  arrangeu^ents  might  be  made  to 
retain  the  District  Medical  Officer  on  the  staff  of  the  provident  dispen- 
sary. (163.) 

14.  Immediate  steps  should  be  taken  for  the  organisation  of  a satis- 
factory system  of  nursing,  or  attendance,  for  the  outdoor  sick  poor ; the 
nursing  arrangements  should,  from  time  to  time,  be  inspected  on  behalf 
of  both  the  Public  Assistance  Authority  and  the  Local  Government 
Board.  (169.) 

15.  There  should  be  co-operation  between  the  Public  Assistance 
Authorities  and  the  other  agencies  providing  non-institutional  treat- 
ment to  the  poorer  classes.  (187.)  To  this  end  especially  : — 

(i.)  The  out-patient  departments  of  the  Voluntary  Hospitals  should 
be  re-organised  so  as  to  bring  their  work  into  co-operation  with 
that  of  the  new  organisation  of  public  medical  assistance,  and  to 
prevent  their  benefits  from  being  abused  by  the  well-to-do.  (190.) 

(ii.)  The  Education  and  Sanitary  Authorities  should  co-operate 
in  the  medical  inspection  of  school  children  ; any  medical  treatment, 
so  far  as  it  is  provided  out  of  the  rates,  to  school  children,  should 
be  provided  by  the  Public  Assistance  Authority.  (192.) 

^ As  to  this,  vide  “ Scheme  of  Reform,”  par.  237, 
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193.  We  have  now  completed  a somewhat  lengthy  survey  of  the 
existing  system  of  dealing  with  the  sickness  of  the  poor,  and  the  defects 
of  that  system.  We  have  felt  bound  to  devote  much  space  to  the  sub- 
ject, because  we  are  impressed  with  its  importance. 

The  effects  of  a system  of  medical  relief  under  the  Poor  Laws  on  a 
principle  of  restriction,  hedged  in  by  difficulties  of  attainment,  and,  till 
lately,  accompanied  by  political  disfranchisement,  have  been  clearly 
shown  in  the  evidence  given  before  us 

(1)  It  has  to  some  extent  produced  the  result  which  was  intended. 
It  has  deterred  men  from  applying  to  the  Poor  Law,  has  fostered 
independence,  has  called  into  existence  and  stimulated  the  growth 
of  Friendly  Societies,  medical  clubs,  provident  dispensaries  and  the 
like.^ 

(2)  It  has,  however,  probably,  led  to  a neglect  on  the  part  of  many 
to  provide  themselves,  their  wives  and  families  with  medical  attend- 
ance, and  so  helped  to  impair  the  health  of  the  present  generation.^ 

(3)  It  has  called  into  existence  a vast  amount  of  medical  charity. 
The  out-patient  wards  of  hospitals  are  only  one  instance  of  the 
eagerness  with  which  men  avail  themselves  of  free  medical  advice, 
often  no  doubt  as  a second  opinion  where  there  is  grave  apprehen- 
sion or  want  of  confidence  in  a medical  man.^ 

(4)  It  has  helped  to  develop  on  a large  scale  the  sale  of  patent 
medicines,  and  has  created  a class  of  practitioners  who  give  advice 
and  supply  medicines  at  an  almost  inconceivably  low  price.  As 
to  the  value  of  that  advice  or  of  those  medicines,  we  pronounce  no 
opinion.  In  matters  of  health  the  lessons  of  experience  are  learned 
but  slowly  and  sometimes  too  late  to  profit  the  learner,  and  it  may 
be  said  that  the  system  tends  to  encourage  inefficiency  and  to 
demoralise  both  him  who  gives  and  him  who  takes. ^ 

194.  The  first  point  to  which  we  would  call  special  attention  is  the 
large  number  of  institutions  and  of  social  agencies  dealing  with  sick- 
ness. We  have  hospitals,  convalescent  homes,  and  retreats  for  the 
dying,  maintained  by  voluntary  effort.  We  have  infirmaries  under  the 
care  of  the  Guardians,  and  infectious  hospitals  managed  by  the  Sanitary 
Authorities.  All  these  provide  institutional  treatment.  For  domici- 
liary treatment,  we  have  outdoor  medical  relief  from  the  Poor  Law, 
provident  dispensaries  and  free  dispensaries.  We  have  also  a far-reach- 
ing organisation  of  friendly  societies  which  put  medical  aid  in  the  fore- 
front of  their  programme,  and  which  are  of  great  value  to  the  nation, 

^ Cf.  Part  Y.,  pars.  91  to  101.  The  experience  of  the  Bradfield  Union  is  also  full 
of  interest  on  this  point  {vide  Willink,  Yol.  YII.,  App.  ccxi.  (A)).  ^ Cf.  Part  Y.,  pars. 

43  ; 70-77  ; 177-186.  ^ ibid.,  pars.  85-87  ; 102-7  ; 188-9.  Edwards,  38373-5  ; Scurfield, 
41888  (lOh);  Bygott,  43998  (58),  44102;  Burnett,  44570-6;  Wilson  44618  (15-16); 
Silk,  Yol.  IX.,  App.  1.  ; also  Memo,  by  Medical  officer  of  Local  Government  Board, 
Yol.  IX.,  App.  liv.  ; and  Report  by  Dr.  McYail,  p.  159. 
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because  not  only  do  they  aid  the  growth  of  thrifty  and  provident  habits 
but  they  give  an  opportunity  for  the  exercise  of  self-government.  As 
things  stand,  we  have  not  merely  much  overlapping  and  consequent 
waste,  but  the  illogical  result  that,  whereas  the  inmate  of  a workhouse 
infirmary  runs  the  risk  of  disfranchisement,  tlie  patient  in  a voluntary 
hospital  incurs  no  such  liability.  In  what  follows,  we  shall  endeavour 
to  show  how  reform  can  be  carried  out  by  co-ordinating,  utilising,  and 
developing  existing  agencies  for  the  provision'  of  medical  assistance. 
But  first  we  shall  summarise  the  evidence  which  we  have  received  as  to 
the  close  connection  of  sickness  with  pauperism. 

(a)  The  Influence  of  Sickness  on  Pauperism. 

195.  The  history  of  the  development  of  the  public  system  for  the  pre- 
vention of  disease  in  England  is  itself  a testimony  to  the  connection 
between  sickness  and  pauperism.  It  was  the  Poor  Law  Commissioners, 
who  convinced  of  the  pauperising  infiuence  of  sickness,  agitated  for  and 
obtained  the  first  sanitary  legislation  for  the  prevention  of  disease.^ 
And  for  many  years  the  Poor  Law  Guardians  were  in  the  country,  as 
the  Local  Government  Board  still  is  at  Whitehall,  the  chief  authority 
entrusted  with  this  prevention  of  disease. 

196.  Tables  have  been  furnished  by  witnesses  showing  that,  of  the 
applications  for  poor  relief  (not  merely  medical  relief)  received  during 
a given  year  in  the  union  of  Nottingham,  over  40  per  cent.,^  and  in  the 
Parish  of  Glasgow,^  about  50  per  cent.,  were  due  to  sickness  or  ill- 
health. 

After  a careful  examination  of  4,000  cases  of  consumption  in  the 
wards  of  a union  infirmary,  Dr.  Nathan  Raw,  Liverpool,  came  to  the 
conclusion  that  nearly  60  per  cent.^  were  paupers  because  they  were 
consumptives,  and  not  consumptives  because  they  were  paupers.  He 
adds  : “ there  are  at  present  in  England  and  Wales  over  200,000  men 
afflicted  with  tubercle,  the  majority  of  whom  will  ultimately  have  to 
resort  to  the  workhouse,  unless  released  by  death.”  “ The  sad  part  of 
it  is  that  highly  respectable  people  in  all  ranks  of  society  are  dragged 
down  to  destitution  by  this  fell  disease,  finally  becoming  chargealDle 
with  their  families  to  the  Poor  Law.”  ® Our  Special  Investigators, 
Mr.  Steel-Maitland  and  Miss  Squire,  found  “ no  reason  ...  to  doubt 
the  estimate  of  Dr.  Nathan  Raw.”  ^ 

The  effect  of  sickness  on  pauperism  may  be  further  demonstrated, 
firstly  by  the  large  number  of  sick  (about  30  per  cent,  of  the  total 
paupers)'^  under  the  care  of  the  Guardians,  and,  secondly,  by  the  chief 
characteristic — the  chronic  nature — of  the  diseases  from  which  the  poor 
persons  suffer.  In  this  latter  connection,  Mr.  Steel-Maitland  and 
Miss  Squire  point  out : — 

“ An  illness  of  a prolonged  nature  implies  a greater  strain  on  the  resources  than 
one  which  is  acute. , In  the  latter  case,  if  the  patient  recovers,  the  special  strain  is 
comparatively  soon  ended,  both  as  regards  himself  and  his  family.  If  he  does  not 
recover,  the  widow,  and,  if  there  are  any,  the  young  children  may  come  upon  the 
Poor  Law.  Even,  however,  if  such  should  be  the  case,  there  is  still  the  chance  of 
re-marriage,  whereas  in  the  case  of  a lingering  illness,  the  wage-earner  will  become 
a pauper,  and  his  wife  and  children  no  less,  with  the  added  liability  on  the  latter 
for  his  maintenance  when  they  are  earning  or  beginning  to  earn.”  ® 


' Cf.  Part  Y.,  par.  108.  ^ Herbert,  Vol.  I.,  App.  XVII.  (A),  par.  53  ; also  Qs.  8095-6. 

^ Motion  Yol.  YI.,  Minutes  of  Evidence.  ^Raw,  37927  (34).  ^ Ibid.^  37927  (33)&(35). 
® Final  Report,  p.  130.  "Statistical  Appendix,  Part  III.,  par.  5.  ® London  Report,  p.  lA 
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Another  of  our  Investigators,  Miss  Roberts,  also  reports  : — 

“ Where  the  application  is  for  the  head  of  the  family,  the  illness  is  usually  of  a 
chronic  nature.”  ‘ 

197.  Sickness  is  therefore  admittedly  one  of  the  chief  causes  of  pau- 
perism ^ ; and  the  more  chronic  its  character  and  the  longer  its  dura- 
tion, the  greater  the  likelihood  of  its  producing  dependence  upon  the 
rates. 

We  estimate  that  at  least  one-half  of  the  total  cost  of  pauperism  is 
swallowed  up  in  direct  dealing  with  sickness.  To  this  burden  we  must 
add  the  indirect  contributions  of  sickness,  viz.,  the  widows,  children, 
and  old  people  cast  upon  the  rates  through  preventable  deaths  of  bread- 
winners, and  the  host  of  degenerate,  imbecile,  maimed  and  blind,  with 
whom  disease  helps  to  populate  our  workhouses.  It  is  probably  little, 
if  any,  exaggeration  to  say  that,  to  the  extent  to  which  we  can  elimi- 
nate or  diminish  sickness  among  the  poor,  we  shall  eliminate  or  diminish 
one-half  the  existing  amount  of  pauperism. 

198.  The  action  of  preventive  medicine  will  doubtless  do  much  in  the 
future  to  reduce  sickness  resulting  from  non- infectious  diseases,  as  it 
has  done  so  successfully  in  the  past  as  regards  infectious  diseases. 
Meantime,  however,  we  must  be  prepared  to  continue  a system  of  thera- 
peutic treatment,  and,  in  the  circumstances  disclosed  by  the  evidence,  it 
seems  to  us  that  it  would  be  neither  prudent  nor  right  to  restrict  medical 
aid  by  making  it  less  accessible  than  it  is  present.^ 

(6)  Objections  to  Gratuitous  Medical  Assistance. 

199.  Sickness  being  then  so  large  a factor  in  pauperism,  it  may  well 
be  asked  if  there  is  not  a strong  case  for  providing  a gratuitous  public 
service  for  dealing  with  it.  Is  it  not  in  the  interests  of  the  State  to 
pay  whatever  may  be  necessary  for  eradicating  so  costly  an  evil  ? In 
our  mind,  the  answer  to  the  plea  for  a gratuitous  medical  service  is  two- 
fold. In  the  first  place,  so  far  as  the  prevention  of  disease  is  concerned, 
the  free  medical  service  already  exists.  As  we  have  shown,  the  Sani- 
tary Authorities  at  present  not  only  freely  apply  preventive  measures 
against  sickness,  but  also,  with  few  exceptions,  freely  cure  or  attempt 
to  cure  many  classes  of  disease  where  the  danger  to  the  community 
extends  beyond  the  mere  danger  of  losing  the  individual  attacked  by 
the  disease.^  It  is  true  that  the  classes  of  infectious  or  contagious 
diseases  dealt  with  by  the  Sanitary  Authorities  might  perhaps  with 
advantage  be  extended.^  But  on  the  whole  it  is  clear  from  the  figures 
supplied  by  Dr.  Newsholme  that,  aided  by  the  improved  standard  of 
living  and  well-being  of  the  people  generally,  the  Sanitary  Authorities 
have  in  the  last  forty  years  very  materially  reduced  the  death  rate  due 
to  preventable  diseases.^  It  is,  therefore,  a fair  assumption  that  they 
have  to  a large  extent  also  diminished  the  pauperism  due  to  prevent- 
able diseases.  We  are,  in  fact,  at  the  present  sime  enjoying  the  benefits 
of  a great  and  growing  free  public  medical  service,  whose  efforts  are 

^ Report  by  Miss  Roberts,  p.  8.  ^ Cf.  Alden,  27359  (20)  ; Dodd,  25373  ; Barlow, 

; Young,  Vol.  IV.,  App.  cviii.  (13)  ; Dearden,  41134-7  ; Niven,  38430,  38439  ; 
Buchan,  Vol.  IV.  App.  xxxiv.  (10)  ; Rhodes,  38898  (3-4)  ; Devonald,  Vol.  V.,  App.  xviii. 
(10)  ; Stewart,  Vol.  V.,  App.  cxi.  (23)  ; Newman,  94287  (31)  ; Newsholme,  92534  (10- 
17)  ; also  Vol.  IX.,  App.  liv.  &c.,  &c.  ; Vide  also  par.  15G  as  to  pauperism  caused  by 
venereal  disease.  ^ Cf.  Part  V.,  pars.  177-186.  Cf.  Part  V.,  pars.  108-114.  “ British 

Medical  Association,  39103  (28),  39268.  ® Memorandum  by  the  Medical  Officer  of  the 

Local  Government  Board  on  the  Unification  of  the  Official  Medical  Services  for  the 
Poor,  Vol.  IX.,  App.  liv. 


PART  V. -Chapter  3. 


GENERAL  CONCLUSIONS  AND  PROPOSALS.  373 

directed  towards  preventing  diseases  which  contribute  to  pauperism, 
So  far  as  the  prevention  of  disease  is  concerned,  the  question  of  a free 
medical  service  is,  therefore,  confined  to  considering  the  extent  to  which 
the  activities  of  Sanitary  Authorities  should  be  extended. 

200.  As  regards  a gratuitous  medical  service  for  the  cure  of  disease, 
we  recognise  the  attractiveness  of  the  proposal,  but  we  are  unhesitat- 
ingly opposed  to  it  on  various  grounds.  We  believe  that  the  disadvan- 
tages of  the  proposal  outweigh  its  advantages  ; and  we  are  confident 
that  the  greater  part  of  these  advantages  are  attainable  by  other 
measures.  We  shall  now  proceed  to  develop  these  propositions. 

201.  The  first  objection  to  a gratuitous  system  of  medical  assistance 
is  that  it  would  be  impossible  to  confine  it  to  the  very  poor,  or  even  to 
the  poor.  The  class  that  avails  itself  of  a gratuitous  public  service 
naturally  "tends  to  grow,  and,  in  proportion  as  this  class  increases  in 
numbers,  the  prejudice  against  using  the  service  will  diminish  in  inten- 
sity ; each  beneficiary  recruits  several  others  from  among  his  friends, 
and  what  was  at  first  an  arithmetical  soon  becomes  a geometrical  pro- 
gression in  numbers,  till  none  but  the  rich  or  the  eccentric  will  continue 
to  provide,  at  their  own  expense,  benefits  which  are  provided  freely  by 
the  State  for  the  vast  majority  of  their  neighbours. 

More  especially  is  this  the  case  in  a public  service  such  as  medical 
relief,  where  it  is  essential  that  what  the  State  provides  should  be  the 
best  possible,  and  where  it  is,  as  a fact,  often  far  better  than  can  be 
individually  provided  by  any  except  the  rich.  Instances  in  point  are 
the  use  by  well-to-do  tradesmen  and  farmers  of  the  free  outdoor  medi- 
cal relief  in  Ireland  ; ^ while,  even  with  the  deterrents  at  present  in 
force  in  England,  we  are  faced  with  the  fact  that  the  improvements  in 
indoor  medical  relief  have,  in  sixteen  years,  doubled  the  number  of 
ordinary  able-bodied  inmates  who  come  for  indoor  relief  in  sickness.^ 
We  have  also  quoted  evidence  to  show  that  an  increasingly  higher  class 
of  society  avail  themselves  of  the  advantages  of  indoor  medical  relief, 
even  under  the  present  system.^ 

We  are  convinced,  therefore,  that,  if  the  State  were  to  provide  an 
absolutel}^  gratuitous  and  attractive  medical  service,  the  classes  avail- 
ing themselves  of  it  would  so  increase  that  we  should  be  faced  with  one 
of  two  alternatives.  Either  the  accommodation  would  be  inadequate, 
and  we  should  be  confronted  generally  with  a situation  such  as  that  at 
Camberwell  Union,  where  the  comparatively  well-to-do  absorb  the  best 
accommodation  to  the  exclusion  of  the  very  poor ; ^ or  else  the  State 
would  be  obliged  to  provide  gratuitous  medical  treatment  for  practi- 
cally the  whole  population.  The  conscience  of  the  community  would, 
in  the  end,  cause  the  latter  alternative  to  prevail ; and  it  is  a considera- 
tion of  the  conditions  which  would  then  ensue  which  brings  us  to  our 
second  objection  to  the  system  of  free  medical  assistance. 

202.  The  second  objection  to  such  a system,  as  was  recognised  so  long 
ago  as  1869  by  Mr.  Goschen,  is  that  it  must  inevitably  tend  to  kill  all 
the  existing  voluntary  organisations  for  medically  assisting  the  sick 
poor.®  We  have  shown  what  a vast  and  useful  work  on  behalf  of  the 
sick  poor  is  being  done  by  the  friendly  and  provident  medical  societies, 

^ M‘Gonigle,  52708  (31),  52757  ; also  Memorandum  on  Poor  Law  Dispensary  Medical 
Relief  in  Ireland,  by  Dr.  Stafford,  C.B.,  Medical  Commissioner  of  the  Local  Government 
Board  for  Ireland,  and  evidence  by  Dr.  Stafford,  Q.  99835.  ^ Cf.  Part  II,  par.  122.  6'/. 

Part  V.  pars.  40-42,  ^ Report  by  Dr.  Me  Vail,  pp.  42  & 50  ; Foster,  16343.  ^ Twenty- 

second  Report  of  Poor  Law  Board,  1869-70,  pp.  xlviii.-lii. 
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medical  clubs,  and  the  voluntary  hospitals.^  We  do  not  believe  that 
members  of  friendly  societies  and  subscribers  to  voluntary  institutions 
would  continue  to  support  these  institutions  if,  at  the  same  time,  they 
were  called  upon  to  contribute,  through  rates  or  taxes,  to  a more  efficient 
and,  in  a sense,  a competing  public  medical  service  which  would  deal 
gratuitously  with  precisely  the  same  class  as  those  for  whom  the  volun- 
tary institutions  were  intended. 

We  therefore  concur  with  the  majority  of  our  witnesses  who  are  of 
the  opinion  that  gratuitous  medical  assistance  would  undermine  both 
the  voluntary  hospitals  and  the  provident  and  charitable  societies  which 
provide  non-institutional  medical  relief.^ 

203.  It  is  to  be  expected  also  that,  if  practically  the  whole,  or  even  a 
large  proportion  of  the  population,  resorted  to  the  gratuitous  public  medi- 
cal service,  the  practice  of  the  majority  of  private  medical  practitioners 
would  be  gone.^  With  the  exception  of  a very  limited  number  of  those 
who  might  attend  the  wealthiest  classes,  medical  practitioners  would 
either  be  absorbed  in  the  public  service  or  would  be  obliged  to  change 
their  profession.  We  cannot  contemplate  with  equanimity  the  extinction 
of  an  independent  medical  profession,  which  may  not  only  serve  as  a re- 
cruiting ground  for  the  more  responsible  posts  in  a public  service,  but 
will  also,  by  its  originality  and  independence  of  criticism,  preserve  that 
service  from  excessive  officialism. 

204.  Finally,  we  turn  to  the  probable  cost  of  gratuitous  medical 
assistance.  Any  estimate  of  the  cost  must  be  largely  speculative,  but, 
in  our  opinion,  the  cost  of  gratuitous  medical  assistance  would,  alone, 
render  its  adoption  prohibitive. 

205.  Accordingly,  any  proposal  to  establish  a system  of  gratuitous 
medical  assistance  would  be  opposed  by  the  medical  profession,  by  mil- 
lions of  members  of  provident  societies,  by  the  supporters  of  the  voluntary 
hospitals,  and,  generally,  on  account  of  its  enormous  expense,  by  the 
ratepayers  and  taxpayers.  Such  an  opposition  in  the  aggregate  would, 
independently  of  other  considerations  which  might  be  urged  against  the 
scheme,  make  its  realisation  quite  impossible. 

We  are  of  opinion,  therefore,  that,  while  one  of  the  first  objects  of  a 
change  in  the  present  system  of  medical  assistance  should  be  to  render 
it  more  accessible  to  and  more  readily  obtainable  by  the  working  classes,^ 
it  should  be  administered  in  such  a way  that  those  who  contribute  to- 
wards their  own  medical  assistance  should  obtain  it  on  more  eligible 
terms  than  those  who  do  not  so  contribute.  The  method  should  be  such 
as  not  to  diminish,  but  to  encourage  and  stimulate,  a feeling  of  inde- 
pendence and  self-maintenance. 

(c)  Objections  to  Transfer  of  Medical  Assistance  to  Sanitary 

Authorities. 

206.  It  has  been  suggested  by  numerous  witnesses — a considerable 
proportion  of  whom  were  medical  officers  of  health— that  the  proper 

’ 1 Q;".  Pa7t'V^l)^rs785-7  ; 91^0L  '2  Dayy"2738  ; Shiel,  Yol.  V.,  App.  cvii. 

Rogers,  Vol.  V.,  App.  xliii.  ; McCarthy  67603  ; Reed,  Vol.  VII.,  App.  Ixxiii.  (16)  ; 
Stephany,  30560  ; Stead,  77468  (16),  77506  ; Davis,  72681  (44)  ; Pochin,  74689  ; Brown, 
50009  (19)  ; Bonar,  27987  (16-17)  ; Chadwick,  47015  (12)  ; Harben,  98129  (3)  ; Foster, 
16577  ; Curtis,  28810  ; Lindsey,  50999  ; Lackland,  Vol.  V.,  App.  xc.,  &c.,  &c.  ; cf.  also 
Twenty-Second  Report  of  Poor  Law  Board,  1869-70,  p.  lii.  ^ Cf.  Barlow,  38671  ; 
Edwards,  38342-3  ; Raw,  37927  (20)  ; Reid,  50872  ; Shaw,  33306-8  ; Montefiore,  35028  ; 
Becke,  48240  ; Bygott,  44316  ; Scurfield,  41985  ; see  also  Twenty-Second  Report  of 
Poor  Law  Board,  1869-70,  p.  li.  Cf.  Part  V.,  par.  186. 
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remedy  for  the  existing  chaos  in  the  organisation  of  medical  assistance 
of  the  poor  is  to  hand  over  the  administration  of  medical  assistance  to 
the  Sanitary  authority,  thus  uniting  in  one  body  the  responsibility  for 
the  public  prevention  and  treatment  of  disease.^  These  witnesses  have 
by  no  means  insisted  as  a corollary  of  their  scheme  that  the  new  service 
should  be  gratuitous ; but  we  shall  proceed  to  show  why  we  think  that 
the  proposed  transfer  is  inconsistent  with  any  but  a gratuitous  system, 
the  evils  of  which  we  have  indicated  above. 

207.  An  adequate  inquiry  as  to  the  means  of  a patient  is  the  only 
foundation  on  which  we  can  build  up  a system  of  public  medical  assistance 
in  which  each  patient,  other  than  the  very  poor,  contributes  according 
to  his  ability  towards  the  cost  of  his  treatment  at  the  public  expense. 
Unless  such  inquiry  is  energetic,  capable,  and  rigorously  enforced,  all 
experience  goes  to  show  that  the  public  service  will  be  more  and  more 
utilised  gratuitously  by  the  well-to-do,  instead  of  by  the  poor  for  whom 
it  is  intended.  But,  for  an  inquiry  of  this  kind,  the  Sanitary  Authority 
has  no  existing  staff ; it  would  have  to  create  one,  and  this  would  dupli- 
cate the  expense  and  ‘personnel  of  the  machinery  for  inquiry  that  the 
Poor  Law  authority  already  has  and  of  necessity  must  have.  Even  if 
the  necessary  staff  were  created,  the  Sanitary  Authority  would  find  it 
difficult  or  impossible  to  adopt  a policy  of  obtaining  contributions  from 
patients  towards  the  cost  of  their  treatment.  One  of  the  chief  features 
of  the  Sanitary  Authorities’  treatment  of  infectious  diseases  is  that  its 
services  are,  with  very  few  exceptions,  rendered  gratuitously  to  the 
individual.  It  has  doubtless  been  felt  that  it  is  so  overwhelmingly  in 
the  community’s  interest  for  an  infectious  patient  to  be  treated  in  an 
infectious  hospital,  that  it  would  be  inadvisable  to  do  anything  to  lessen 
the  attractiveness  of  the  hospital.  In  fact,  whereas  it  is  dangerous  for 
the  Poor  Law  authority  to  attract  for  treatment  any  but  those  who  are 
unable  to  provide  for  themselves,  it  is  the  duty  of  the  Sanitary  Authority 
by  propaganda,  persuasion,  and  forethought,  to  make  its  services  attrac- 
tive to  all  classes  of  the  community,  independent  of  their  economic 
position.  It  is,  as  a rule,  in  the  community’s  own  interest,  that  even  a 
well-to-do  citizen  stricken  with  infectious  disease  should  be  treated  in 
the  public  hospital,  where  proper  precautions  can  be  ensured,  rather 
than  in  his  own  home,  where  it  is  possible  that  such  precautions  may 
not  be  observed.  Moreover,  the  Sanitary  Authority  can  by  its  own 
efforts  largely  diminish — in  some  instances  to  vanishing  point — the 
number  of  cases  of  infectious  disease  it  will  be  called  upon  to  treat. 
At  any  rate  the  fact  remains  that,  rightly  or  wrongly,  the  Sanitary 
Authorities  have  allowed  to  fall  into  desuetude  the  power  of  recovering 
the  cost  of  treatment  in  their  hospitals  which,  except  in  London,  they 
legally  possess.^  It  would,  therefore,  be  against  the  tradition  of  the 

^ Cf.  Memo  by  Medical  Officer  of  the  Local  Govt.  Bd.,  Vol.  IX.,  App.  liv.  ; Report 
by  Dr.  McYail,  pp.  152-5  ; Newsholme, 92965;  Newman,  94287  (30-4)  ; Butler,  Vol.  IX., 
App.  xliii.  (18)  ; Davies,  Vol.  IX.,  App.  xliv.  (29)  ; Pattin,  Vol.  IX.,  App.  xlvi.  (31)  ; 
Richards,  Vol.  IX.,  App.  xlvii.  (25-9)  ; McCleary,  Vol.  IX.,  App.  Ixv.  (28)  ; Hutton, 
Vol.  IX.,  App.  Ixvii.  (21)  ; Stonham,  21369,  21529,  21675  ; Spurrell,  23516;  Alden, 
27359  (17).  27860  ; Raw,  37927  (47),  37948  ; Dodd,  47191  (19),  47285  ; Hewlings,  47501 
(44  I)  ; Bygott,  43998  (54)  ; Lea,  36982,  37062  ; Young,  38758  (15-19)  ; Burnet,  44424, 
44,588  ; Cooke,  45078-9  ; Scurfield,  41888  (9)  ; Barlow,  38639-41  ; Neale,  49222  (2)  ; 
Biddle,  48912,  48987-91  ; Armstrong,  Vol.  V.,  App.  Ixviii.  (14)  ; Morris,  70184  ; Mac- 
naughton- Jones,  73054  ; Willis-Bund,  76589,  &c.,  &c.  Vide  also  Leslie  Mackenzie, 
56605  (113-134)  and  “ Some  Notes  on  Public  Health  and  its  relation  to  the  Poor  Law 
in  Ireland,”  by  Dr.  Stafford,  C.B.  ^ Cf.  Part.  V.,  pars.  113-4,  136. 
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Sanitary  Authority  that  they  should  henceforth  rigorously  enforce  a 
system  of  contribution  according  to  the  patient’s  ability. 

208.  But  there  is  yet  a more  serious  objection  to  transferring  the 
administration  of  medical  assistance  to  the  Sanitary  Authorities.  These 
authorities  in  England  and  Wales  number  over  1,800.  There  arer  only 
643  Poor  Law  Unions.  To  hand  over  medical  assistance  to  the  Sanitary 
Authorities,  would  therefore  be  to  hand  it  over  to  a larger  number  of 
authorities  with  smaller  areas  than  at  present.  We  should,  as  regards 
medical  assistance,  be  reverting  to  the  small  area  system  that  existed 
prior  to  1834  instead  of  encouraging  the  large  area  system  of  1908.  It 
is  beyond  our  reference  to  consider  the  question  of  reorganising  the 
Sanitary  Authorities  of  England  and  Wales,  and  to  make  the  proposed 
transfer  to  the  1,800  existing  Sanitary  Authorities,  would  be  to  stultify 
the  main  contention  of  our  Report,  viz.,  that  there  is  in  every  branch 
of  the  Poor  Law  a crying  need  of  a larger  area  for  purposes  both  of 
administration  and  of  classification.^ 

209.  There  is  the  further  consideration  that  medical  treatment  at  the 
present  time  is  largely  a question  of  dieting  the  patients.  To  hand 
medical  assistance  over  to  the  Sanitary  Authorities  would,  therefore, 
involve  extending  their  functions  to  the  provision  of  maintenance,  and, 
in  the  case  of  a family,  this  would  almost  inevitably  lead  to  the  anomaly 
that  certain  members  would  be  receiving  maintenance  from  the  Sanitary 
Authority  and  others  from  the  Poor  Law  authority.  In  other  words, 
we  should  be  creating  two  relief  authorities  where  only  one  exists  at 
present.  This,  also,  would  be  contrary  to  another  of  our  recommenda- 
tions, viz.,  that  in  each  area  there  should  be  only  one  authority  admini- 
stering public  assistance.  There  would,  again,  be  a difficulty  as  regards 
indoor  cases.  A poor  person,  when  well,  would  be  under  the  Poor  Law 
authority,  and,  when  sick,  would  be  transferred  to  the  Sanitary  Authority. 
An  aged  person  whose  condition  alternated  between  health  and  sickness 
would,  therefore,  be  in  danger  of  constant  transfer  from  the  institution 
of  one  authority  to  that  of  another.  This  we  conceive  to  be  in  the 
interest  neither  of  good  administration  nor  of  the  patient  himself. 
Indeed,  it  would  probably  be  found  in  practice  that  the  aged  and  infirm 
would  tend  to  gravitate  to  the  institutions  of  the  Sanitary  Authority 
and  to  remain  there. 

210.  Finally,  before  the  functions  of  an  existing  authority  are  enlarged 
by  transferring  to  it  the  duties  of  another  authority,  evidence  is  generally 
required  that  the  authority  so  enlarged  or  elevated  has  discharged  satis- 
factorily the  primary  duties  entrusted  to  it.  This  cannot  be  said  of 
many  Sanitary  Authorities,  especially  in  rural  districts,  and  is,  in  our 
opinion,  a further  objection  to  the  transfer  proposed.^ 

(d)  The  Limits  of  the  Practicable  in  the  Reform  of  Medical 

Assistance. 

211.  But,  without  incurring  the  dangers  of  a universal  gratuitous 
public  medical  service,  and  without  provoking  the  administrative  and 
other  difficulties  which  we  believe  would  ensue  from  transferring 
medical  assistance  to  the  Sanitary  Authorities,  we  think  that  there  are 
measures  available  which  will  go  far  to  remedy  the  principal  defects  of 
the  present  system. 

‘ Cf.  Report  by  Dr.  McVail,  p.  153  ; also  Memo,  by  the  Medical  Officer  of  the  Local 
Govt.  Bd.,  Vol.  IX.,  App.  liv.  ^ 
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We  do  not  pretend  that  the  system  we  propose  will  realise  the  ideals 
of  those  enthusiasts  who  contemplate  unfettered  and  unintermittent 
medical  control,  supervision,  and  treatment  of  every  human  being  from 
the  cradle  to  the  grave.  A system  which  thus  made  every  human  life 
the  helpless  subject  of  relentless  and  aggressive  medical  inspection  and, 
to  some  extent,  of  medical  experiment,  might  tend  to  encourage  morbidly 
some  of  the  human  ills  it  was  designed  to  destroy.  A race  of  hypo- 
chondriacs might  be  as  useless  to  the  State  as  a race  of  any  other 
degenerates.  Good  health  is  no  doubt  a matter  of  the  greatest  import- 
ance to  all,  but  it  is  not  the  sole  aim  in  life,  and  it  is  possible  to 
exaggerate  the  part  it  plays  in  the  attainment  of  human  welfare. 

Moreover,  in  considering  the  desirability  of  endeavouring  to  provide 
for  the  poor,  regardless  of  expense,  a theoretically  perfect  armoury 
against  sickness,  it  must  be  remembered  that  a complete  defence  against 
illness  does  not  at  present  exist  even  for  the  millionaire.  Many  of  the 
more  expensive  “ cures,”  from  time  to  time  prescribed  by  science  and 
tried  by  the  rich,  are  largely  experimental,  and  often  end  in  costly 
failure. 

212.  Our  aim  is  that  all  methods  for  the  prevention  and  cure  of 
disease  which  have  been  generally  approved  by  science  and  are  reason- 
ably accessible  to  the  citizen  of  average  means,  shall  also  be  obtainable 
by  his  poorer  neighbour  upon  payment  of  a contribution  according  to 
his  means,  and  shall  be  made  available  for  the  very  poor  without  any 
payment  at  all. 

We  have  seen  how  the  present  system  falls  short  of  this  ideal,  and  it 
may  be  convenient  now  to  summarise  the  nature  of  its  defects,  in  order 
to  see  how  they  may  be  met  by  the  proposals  we  shall  make. 

(e)  Analysis  of  Defects  of  Present  System  and  Remedies 

Indicated. 

213.  The  defects  in  the  existing  system  of  medical  assistance  fall 
conveniently  under  three  headings  : — 

(i.)  Defects  in  quality. 

(ii.)  Defects  in  extent. 

(iii.)  Defects  from  overlapping. 

(i.)  Defects  in  Quality  ; and  Remedies. 

214.  When  we  consider  the  enormous  improvements  which  have  been 
made  in  the  last  thirty  years  in  the  quality  of  the  medical  assistance 
available  for  the  sick  poor,  we  feel  that  a great  debt  of  acknowledg- 
ment is  due,  not  only  to  the  Local  Government  Board,  by  whose  orders 
and  initiative,  as  we  have  seen,  the  improvements  have  been  chiefly 
carried  out,  but  aho  to  the  Local  Authorities,  who,  to  the  extent  of 
their  understanding,  have  in  most  cases  endeavoured  to  respond  to  the 
stimulus  of  the  Central  Authority.  The  Local  Authorities  have  also 
themselves  in  some  cases  initiated  important  changes  and  have  in  turn 
stimulated  the  Central  Authority.  But,  notwithstanding  the  improve- 
ments which  have  taken  place,  it  is  clear  from  the  Report  of  our 
medical  investigator,  and  from  our  evidence,  that  there  still  exist 
blemishes  which  cannot  be  justified  in  the  service  of  both  indoor  and 
outdoor  medical  assistance.  It  cannot  be  right,  for  instance,  that  the 
suffering  poor  who  come  to  the  Guardians  for  assistance  should  be  left 
in  the  workhouse  with  insufficient  nurses,  and  in  their  own  homes  with 
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no  nurses  at  all.i  It  cannot  be  right  that  aged  paupers  should  have  their 
sores  improperly  dressed,  that  diabetes  patients  should  have  their  deaths 
accelerated  by  improper  diet  supplied  at  the  cost  of  the  rates,  or  that 
sufferers  from  phthisis  should  be  associated  in  close  wards  with  ordinary 
patients. 2 We  do  not  think  that,  in  view  of  the  enormous  advances  in 
medical  science  and  facilities,  the  conscience  of  the  community  will 
allow  blemishes  such  as  these  to  continue  to  exist  in  our  treatment  of 
the  sick  poor.  We  do  not  intend  to  imply  that  such  negligences  are 
deliberate,  nor  have  we  any  evidence  to  show  that  they  are  widespread  ; 
but  they  hav«  been  shown  to  exist  in  the  limite<l,  though  typical,  areas 
submitted  to  scrutiny,  and  their  existence  points,  we  think,  in  no 
uncertain  manner  to  the  need  of  more  effective  central  and  local  medical 
supervision  and  control  over  the  whole  field  of  medical  assistance. 

*215.  We  have  already  indicated  ® that,  as  regards  the  Central  Authority, 
the  needful  increase  of  medical  supervision  should  be  effected  by  an 
increase  in  the  staff  of  Poor  Law  medical  inspectors,  of  whom  at  present 
there  are  only  two  available  for  the  whole  of  England  and  Wales. 

216.  As  regards  the  Local  Authority  we  think  that  the  increase  of 
medical  control  should  be  obtained  by  associating  with  that  authority 
the  assistance  of  some  independent  mrdical  men.  We  cannot  conceive 
that  any  medical  institution  could  be  efficiently  managed  by  a Committee 
who  had  at  hand  no  medical  experience  except  that  of  the  actual  medical 
officers  responsible  for  the  very  arrangements  which  it  was  the  duty 
of  the  Committee  to  direct,  control,  and  criticise.  Yet  this  is  the 
system  which  the  law  practically  imposes  on  the  managing  authorities 
of  the  largest  system  of  medical  institutions  in  the  country.  Unless  by 
the  caprice  of  the  ballot,  there  is  nothing  to  ensure  that  there  shall  be  a 
single  man  with  medical  knowledge  on  any  of  the  643  Boards  of 
Guardians  which  are  to-day  responsible  for  the  proper  medical  treatment 
of  tens  of  thousands  of  the  sick  poor. 

217.  In  the  interests  both  of  the  sick  and  of  the  medical  officers,  we 
feel  that  there  should  be  associated,  with  every  Authority  responsible 
for  medical  assistance,  men  competent,  as  occasion  may  demand,  to 
criticise,  supplement,  or  support  with  expert  knowledge  the  arrange- 
ments proposed  or  countenanced  by  the  medical  officers  for  the  care  of 
the  sick  poor. 

218.  We,  therefore,  recommend  that  the  Public  Assistance  Authority 
should  appoint  from  among  their  number  a Medical  Assistance 
Committee  to  which  shall  be  added  representatives  of  various  organisa- 
tions which  will  be  more  fully  described  later  on.  It  would  be  the  duty 
of  this  Committee  to  make  a thorough  survey  of  existing  medical 
arrangements,  to  study  the  needs  of  the  locality,  and  to  suggest  a com- 
plete system  of  medical  assistance  and  inspection.  It  is  only  by 
thorough  revision  and  rearrangement  of  existing  methods  that  we  can 
hope  to  remedy  the  present  defects  in  medical  assistance. 

(ii.)  Defects  in  Extent,  and  Remedies. 

219.  But  whether  the  service  of  medical  assistance  be  good  or  bad, 
our  survey  has  shown  that  it  is  deficient  in  extent.  It  is  not  wide  enough, 
either  in  its  indoor  branch  or  its  outdoor  branch,  to  reach  a number  of 
cases  by  whom  in  our  opinion  it  ought  to  be  used.^  This  deficiency  in 

^ Cf.  Part  V.,  pars.  144-G  ; 164-7.  , ^ Cf.  Report  by  Dr.  McYail,  p.  149.  ^ Cf.  Part  V., 

par.  127.  ^ Ibid.,  para.  43-7  ; 73-4  ; 79-84  ; 134  ; 141-3  ; also  Report  by  Dr.  McYail, 

p.  148  et  seq. 
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extent  is  chiefly  due  either  to  the  phj^sical  inaccessibility  of  the 
service  or  to  the  mental  aloofness  of  the  people.  Both  these  causes 
of  present  evils  can,  in  our  opinion,  be  eradicated  through  the  machinery 
of  a larger  authority  with  special  knowledge  both  of  the  medical 
requirements  and  of  the  medical  facilities  of  its  area.  The  duty  of  this 
Medical  Assistance  Committee  would  be  to  review,  as  has  never  been 
done  before,  all  the  available  organisations  for ‘medical  assistance  in  its 
district ; and  as  far  as  may  be  practicable  to  adjust  those  organisations, 
as  a whole,  to  the  medical  needs  of  the  district.  For  instance,  the 
extent  of  the  need  for  medical  officers  in  a particular  district  would  be 
gauged  .by  the  character  of  the  population  and  by  the  strength  or  weak- 
ness of  provident  dispensaries,  and  not,  as  sometimes  at  present,  by 
misleading  formulae  of  acres  and  population.  The  need  for  rate- 
supported  hospitals  and  their  situation  would  be  decided  by  considering 
the  incidence  of  disease  requiring  institutional  treatment,  and  the 
number  of  existing  institutions  available  for  such  treatment.  But  if 
the  Medical  Assistance  Committee  is  to  have  this  knowledge  of  the 
medical  needs  and  medical  facilities  of  its  district,  it  again  becomes 
apparent  that  it  must  have  available  on  its  councils  that  independent 
medical  knowledge  which  to-day  is  absent. 

220.  But  it  is  a waste  of  public  money  to  provide  facilities  for  medical 
assistance  if  the  persons  for  whom  they  are  intended  will  not  use  them ; 
and  we  have  seen  that  the  present  system  does  deter  certain  classes  who 
ought  to  benefit  by  it.^  We  are  not  prepared  to  say  to  what  extent,  if 
any,  this  aloofness  of  the  people  is  to  be  attributed  to  the  association  of 
medical  relief  with  the  Poor  Law.  The  reluctance  to  call  in  a 
doctor  is  not  confined  to  the  poorer  classes,  and  it  may  well  be  the 
attribute  of  a temperament  of  which  there  are  examples  in  all  ranks  of 
society.  But,  on  the  other  hand,  the  evidence  shows  that,  where  the 
association  of  medical  relief  with  the  Poor  Law  has  been  lessened  or 
disguised,  as  in  the  case  of  the  separate  infirmaries,  there  has  been  an 
increase  in  the  number  availing  themselves  of  the  system.”  The 
additions  are,  however,  as  we  have  seen,  to  an  undefined  extent,  taken 
from  the  well-to-do  rather  than  the  poorer  classes.  We  are  not  inclined, 
therefore,  to  make  medical  assistance  so  attractive  that  it  may  become 
a species  of  honourable  and  gratuitous  self-indulgence  instead  of  a 
somewhat  unpleasant  necessity  resorted  to  because  restoration  to 
health  is  otherwise  impossible.  Again,  we  conceive  that  the  right 
degree  of  attractiveness  and  deterrence  for  the  right  class  of  people  can 
best  be  decided  by  an  authority  which,  while  possessing  the  economic 
experience  of  the  Poor  Law  Authority,  shall  also  possess  the  experience 
of  the  medical  habits  of  the  people,  acquired  by  independent  medical 
practice  among  the  poor  and  by  association  with  provident  medical 
societies.  We  think  that  only  an  authority  so  constituted  will  be  able 
to  make  a public  system  of  medical  assistance  attractive  to  the  needy 
sick,  while  at  the  same  time  stimulating  and  educating  those  who, 
though  sick,  ought  to  have  themselves  made  provision  against  sickness. 

221.  We  are,  therefore,  strongly  in  favour  of  associating  with  the 
new  Medical  Assistance  Committee  representatives  of  provident  medical 
societies,  and  we  think  that  the  encouragement  of  such  societies  should 
be  one  of  the  duties  of  the  Public  Assistance  Authority.  The  presence 

^ Cf.  Part  y.,  pars.  43-7  ; 73-4  ; 79-84  ; 1,34  ; 141-3  ; also  Report  by  Dr.  McVail, 
p.  148  et  seq.  ^ Cf.  Part.  V.,  pars.  38-42. 
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everywhere  on  the  Medical  Assistance  Committees  of  representatives  of 
provident  medical  societies  would  have  a double  advantage  ; it  would 
tend  to  give  the  poor  increased  confidence  in  the  system  of  medical 
assistance,  and  it  would  ensure  that  that  system  did  not  become  undul}^ 
competitive  with  the  societies. 

(iii.)  Defects  from  Overlapping;  and  Remedies. 

222.  The  last  of  our  three  classes  of  defects  in  the  present  system  is 
the  overlapping  and  lack  of  co-ordination  between  the  various  agencies 
ministering  to  the  needs  of  the  sick  poor.  We  have  given  frequent 
illustrations  of  the  overlapping  in  this  respect  between  the  Sanitary 
Authorities,  the  Education  Authorities,  the  Poor  Law  Authorities  and 
the  provident  and  charitable  institutions.^  This  overlapping  involves  three 
dangers,  all  of  which  in  varying  intensity  occur  in  the  present  system. 

The  first  is  that  a class  of  sick  poor  may  be  unprovided  for  because 
each  authority  thinks  it  is  the  duty  of  another  authority  to  make  the 
provision.  Thus,  at  present  there  is  an  uncertainty  as  to  whether  the 
Poor  Law  or  the  Sanitary  Authority  ought  to  provide  for  consumptives, 
with  the  consequence  that,  in  the  greater  part  of  the  country,  there  is  no 
proper  institutional  provision  for  these  cases.  There  is  also  a‘ doubt  as 
to  what  is  really  requisite,  and  what  is  the  best  policy. 

The  second  danger  is  that  if  two  separate  authorities  are  dealing 
independently  with  the  same  class  of  sick  poor,  one  authority  may  be 
proceeding  on  principles  directly  subversive  of  the  principles  upon  which 
the  other  authority  acts.  In  this  way  the  proper  educative  force  of 
medically  treating  that  class  will  be  lost.  For  example,  a Board  of 
Guardians  may  be  administering  outdoor  medical  relief  on  such  lines  as 
will  induce  the  poor  to  join  provident  societies  ; whilst  a neighbouring 
voluntary  hospital  may  be  dispensing  to  the  same  class  gratuitous  and 
unconditional  outdoor  relief,  and  so  the  lesson  of  thrift  in  that  district 
is  negatived. 

The  third  danger  of  overlapping  is  the  possible  waste  of  money  (sorely 
needed  in  other  directions)  by  different  authorities  establishing,  super- 
vising, and  staffing  competitive  organisations  for  dealing  with  the  same 
class  of  cases.  This,  and  all  the  other  pressing  dangers  of  overlapping 
authorities,  clearly  point  to  the  need  of  co-ordinating  and  organising  as 
a whole  the  medical  activities  of  each  district. 

228.  We  think  that  that  result  could  be  best  achieved  by  ensuring 
that  the  Medical  Assistance  Committee  should  have  available  on  its 
councils  representatives  of  the  other  authorities  and  organisations 
engaged  in  the  medical  assistance  of  the  poor. 

For  example,  there  are  at  present  about  1,800  extra-Metropolitan 
sanitary  authorities  in  England  and  Wales  with  approximately  700  hos- 
pitals containing  some  21,000  beds  for  the  reception  of  cases  of  infectious 
disease.  Moreover,  apart  from  infectious  disease,  they  have  been 
empowered  to  provide  general  hospitals  for  the  use  of  the  community, 
and  medicines  and  medical  assistance  for  the  “ poorer  inhabitants.”  ^ 

As  regards  children,  we  find  that  simultaneous  efforts  are  being  made:  — 
(1)  By  Sanitary  Authorities  and  health  societies  to  deal  drasti- 
cally with  the  diseases  of  infancy  with  a view  to  the  prevention  of 
infantile  mortality.^ 

~Cr7Part  V.,  pars^SS-T";  135-9  7187-92.  Ibid.,  pare.  108-1  iT  110  ; 

also  Niven,  38380  (22)  ; Greenwood,  37G21  ; Scurfield,  41888  (Id)  ; Newman,  94287 
(23-31)  ; Davies,  Vol.  IX.,  App.  xliv.  ; McCleary,  Vol.  IX.,  App.  xlv.  (20-4),  &c.,  &c. 
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(2j  By  the  Friendly  Societies  to  promote  juvenile  courts  and 
lodges  of  friendly  societies  in  the  elementary  schools.^ 

(8)  By  the  Education  Authorities  to  bring  to  light  through 
medical  inspection  the  diseases  and  defects  from  which  the  children 
suffer,  and  to  arrange  for  the  treatment  of  such  diseases  and 
defects.^ 

Again  as  regards  the  voluntary  hospitals,  we  have  shown  that  their 
work  overlaps  very  largely  that  of  the  Poor  Law.^ 

224.  Any  scheme  for  preventing  overlapping  between  the  agencies  for 
medical  assistance  would  certainly  fail,  therefore,  if  it  did  not  obtain 
the  adhesion  of  these  numerous,  and,  in  many  cases,  active  authorities. 
But,  if  their  co-operation  were  secured  in  every  area,  the  Medical 
Assistance  Committee  would  then  have  full  knowledge  of  what  medical 
work  was  being  done  by  other  authorities,  could  decide  how  best  to 
allocate  the  work  between  these  authorities,  and  could  arrange  that  they 
should  not  proceed  on  principles  mutually  subversive  of  one  another’s 
interests  and  policy. 

We  recommend,  therefore,  that  the  Sanitary  Authorities,  the  Educa- 
tion Authorities,  the  Voluntary  Hospitals,  the  Provident  Societies,  and 
other  organisations  providing  for  the  poorer  classes  in  sickness  should 
be  represented  on  the  Medical  Assistance  Committee. 

225.  Apart  from  the  defects  above  classified,  there  are  one  or  two  so 
important  that  we  feel  we  ought  to  devote  separate  attention  to  them 
and  to  the  remedies,  if  any,  to  which  they  point. 

(iv.)  Medical  Assistance  as  a Cause  of  Pauperism, 

226.  In  the  opinion  of  a large  number  of  witnesses,  many  of  them 
persons  of  the  widest  Poor  Law  experience,  medical  relief  owing  to  its 
association  with  the  Poor  Law  frequently  leads  to  other  forms  of  poor 
relief,  and  may  even  result  in  the  permanent  pauperism  of  the  recipient. 
Indeed,  the  frequency  with  which  this  opinion  is  reiterated  might  almost 
entitle  it  to  rank  as  a Poor  Law  axiom. ^ 

227.  In  so  far  as  a person  becomes  ill,  and  by  reason  of  his  illness 
becomes  temporarily  or  permanently  unable  to  maintain  himself,  the 
statement  is,  of  course,  true  that  medical  relief  leads  to,  or  rather,  is 
followed  by  other  relief.  But  this  is  only  another  wa}'  of  saying  that 
sickness  is  a cause  of  pauperism,  both  directly  as  in  the  case  of  a man 
and  his  family  thrown  on  the  rates  by  the  sickness  of  the  breadwinner, 
and  indirectly,  as  in  the  case  of  an  able-bodied  man  who  loses  his 
position  through  sickness,  and  is  unable  temporarily  or  permanently  to 
find  another.  In  such  cases,  it  is  not  the  medical  relief,  but  the  sickness 
and  its  disabilities,  which  cause  the  persons  to  come  upon  the  rates  for 
maintenance. 

228.  We  think  that  very  probably  it  is  the  prevalence  of  such  cases 
which  explains  the  point  of  view  of  many  of  the  witnesses  above 

1 Of.  Toynbee,  30622  (51)^  * s pars.  185-7  ; 135-9  ; 

188-9.  Fuller,  10303  ; Dansey,  6127-31  ; Vol.  I.,  App.  xii.  (23),  Lockwood,  4138, 
13433  ; Wethered,  5624  ; Herbert,  8399  ; Stonham,  21736  ; Thompson,  22618,  22622, 
22896;  Bushell,  23945  (9);  23957;  Peters,  19780;  19940  ; Brown,  24741  (46),  25024, 
25037;  Dodd,  2.5575  ; Battersby,  28919  ; Alford,  31693  (116),  32000,  32044  ; Holland, 
.32857  ; Warren,  33487  (47-8)  ; Thompson,  .34072  (9),  .34073  ; Montefiore,  35048  ; Booker, 
40854  (17)  ; Bygott,  43998  (23),  44147  ; Bray,  Vol.  IV.,  App.  xxxii.  (27)  ; Hill,  Vol.  IV., 
App.  Ixxviii.  (9)  ; Thompson,  Vol.  IV.,  App.  ciii.  (11)  ; Williams,  Vol.  V.,  App.  lix.  (30); 
Burnell,  68090  (9)  ; Blake,  Vol.  VII.,  App.  xxiii.  (7)  ; Edwards,  Vol.  VII.,  App.  cxiii. 
(4)  ; nee  also  Report  by  Miss  Roberts,  pars,  4.5-6. 
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referred  to.  At  any  rate  we  have  been  unable  to  find  sufficient  statis- 
tical basis  for  the  narrower  view  that  medical  relief,  by  reason  of  its 
association  with  the  Poor  Law,  causes  persons  to  become  either  a 
temporary  or  a permanent  burden  on  the  rates  after  their  sickness  has 
been  cured. 

Mr.  Steel-Maitland  and  Miss  Squire  report  that,  “ taking  the  cases 
for  an  isolated  year  in  Hackney,  it  was  found  that,  of  a total  of  237 
male  operatives  in  the  boot  and  shoe  trades,  a medical  order  formed  the 
kind  of  relief  first  given  in  thirty -four  cases,  or  about  one-seventh  of 
the  total.”  But  they  qualify  this  statement  by  remarking,  “ it  is,  how- 
ever, disease  that,  in  our  opinion,  is  one  of  the  most  important  causes 
of  pauperism.”  ^ 

Dr.  Me  Vail  ascertained,  as  regards  the  rural  unions  visited  by  him, 
that  in  only  one  per  cent,  of  the  paupers  was  it  possible  to  say  that 
outdoor  medical  relief  had  preceded  other  forms  of  relief,  and  that  even 
as  regards  this  one  per  cent,  it  could  not  be  assumed  that  they  were  led 
into  pauperism  by  having  received  medical  out-relief.  In  short  he 
found  it  impossible  to  get  on  a statistical  basis  any  evidence  of  the 
alleged  evil  influences  of  medical  out-relief  in  the  rural  unions.^  As 
regards  the  urban  unions,  however,  he  formed  the  opinion,  without 
having  any  real  first-hand  statistical  data  at  his  disposal,  that  there 
was  “ a somewhat  greater  statistical  possibility  ” of  outdoor  medical 
relief  being  an  inducement  to  pauperism.^  Having  failed  to  obtain  any 
direct  statistics  on  the  subject,  we  endeavoured  to  ascertain  whether, 
inferentially,  the  contention  that  medical  relief  is  a cause  of  pauperism 
could  be  supported  by  statistics.  If  medical  relief  causes  pauperism,  one 
would  naturally  expect  to  find  a high  rate  of  pauperism  in  districts 
where  medical  orders  are  freely  given  ; but  here,  again,  it  is  impossible  to 
base  upon  the  figures  any  reliable  generalisation  that  pauperism  is  in- 
creased by  the  granting  of  outdoor  medical  relief.  For  instance,  in 
St.  George  in  the  East  and  Whitechapel,  both  unions  in  which  outdoor 
pauperism  has  almost  been  reduced  to  vanishing  p int,  we  find  that 
medical  orders  are  freely  given.  Mr.  Crowder,  chairman  of  the  former 
union,  admitted  that  the  excellent  results  in  the  administration  of  the 
Poor  Law  had  been  obtained  in  his  union  without  any  very  special 
strictness  with  regard  to  medical  relief.'^  But  this  does  not  agree  with 
the  experience  of  relieving  officers,  who  are  almost  to  a man  convinced 
that  medical  and  out-relief  are  connected  as  cause  and  effect.® 

229.  It  is  indeed  possible  that  the  fact  of  an  applicant  being  in  receipt 
of  medical  relief  may  be  considered  by  a lax  Board  of  Guardians  as  suffi- 
cient proof  of  the  necessity  for  other  relief.  It  is  also  a fact  that  medical 
relief  is  in  many  unions  given  with  the  utmost  laxity,  and  without 
any  adequate  inquiry  at  all.  In  such  unions  there  may  well  occur  cases, 
such  as  that  cited  by  Miss  Roberts,  where  a person  who  had  applied  for 
medical  relief  with  a view  to  obtaining  ordinary  relief  and  had  obtained 
both,  was  subsequently  proved  to  have  been  a night  watchman  earning 
his  livelihood  during  the  hours  of  darkness,  and  remaining  in  bed  during 
daylight  with  a view  to  hoodwinking  the  relieving  officer  and  supple- 
menting his  income  from  the  rates.® 

230.  In  unions  such  as  these,  there  is  no  doubt  that  medical  relief  will 

^ Report  on  London,  p.  15.  ^ Report  by  Dr.  McYail,  p.  142.  ^ Ihid.^  p.  143.  ^ Crowder, 

175,30  : The  Jews  .are  said  to  get  medical  orders  with  a view  to  obtaining  substantial 
advantages  from  other  sources.  " Cf.  Report  by  Miss  Roberts,  pp.  11-12.  ® Ibid. 
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come  to  be  considered  by  the  population  as  a pretext  and  excuse  for 
obtaining  medical  comforts  and  ordinary  relief.  But  any  unnecessary 
pauperism  thus  caused  cannot  be  said  to  be  the  result  of  medical  relief  ; 
it  is  rather  the  result  of  a generally  lax  administration. 

We  do  not  think,  therefore,  that  the  allegation  that  medical  relief 
leads,  under  the  present  system,  to  other  forms  of  relief,  furnishes  on 
examination  any  reason  for  dissociating  it  from  the  work  of  the  Public 
Assistance  Authorities. 

(v.)  Deterrence  of  Medical  Assistance,  and  Remedies, 

231.  On  the  other  hand,  we  have  received  a very  large  and  important 
body  of  evidence  to  the  effect  that  certain  features  in  the  administration 
of  poor  relief  do,  in  their  application  to  medical  relief,  tend  to  deter 
people  from  seeking  medical  assistance  when  they  properly  should  do  so. 
Thus,  for  instance,  it  has  been  argued  that  it  is  the  relieving  officer  who 
gives  the  order  for  medical  relief,  and  his  tradition  is  to  consider  the 
economic,  rather  than  the  medical  necessity  of  the  applicant,^  whereas, 
in  the  interests  of  the  community,  it  is  of  the  utmost  importance  that 
the  applicant  should  first  be  treated,  and  the  question  of  his  economic 
position  and  his  capacity  to  pay  determined  afterwards.  Accordingly, 
we  think  that  this  is  the  principle  upon  which  the  medical  assistance 
authority  of  the  future  should  proceed. 

Similarly,  it  has  been  alleged,  and  we  think  with  justice,  that  the  mere 
association  of  sick  persons  in  a general  workhouse  with  ordinary  paupers 
deters  many  sick  persons  from  accepting  indoor  relief.^  Accordinglv, 
we  propose  that  the  medical  institutions  of  the  Public  Assistance 
Authority  should  in  future  be  dissociated  as  far  as  practicable  from  in- 
stitutions dealing  with  other  classes  than  the  sick.  This  involves  as  a 
corollary  a wider  area  for  purposes  of  classification  by  institution. 

Again,  although  it  was  apparently  the  intention  of  the  legislature  that 
persons  receiving  medical  assistance  should  not  suffer  the  disability  of 
disfranchisement,  yet,  at  the  present  time,  it  would  appear  that  the 
definition  of  what  comes  under  the  head  of  medical  relief,  in  regard  to 
which  there  have  been  several  appeals,  is  open  to  very  great  doubt. ^ We 
think,  therefore,  that  it  should  be  made  clear  by  statute  that  no  person 
shall  lose  his  local  government  or  Parliamentary  franchise  by  reason  of 
the  receipt  of  any  form  of  medical  assistance. 

In  this  connection  we  may  point  out  that  we  are  recommending  an 
extension  of  the  exceptions  to  the  rule  of  constructive  pauperism,  so  that 
those  exceptions  would  include  cases  of  dependants  suffering  from  certain 
infirmities.  In  the  case  of  such  exceptions  the  person  liable  for  the 
support  of  the  dependant  would  no  longer  be  the  subject  of  disfranchise- 
ment. 

Another  deterrent  feature  of  the  present  system  is  alleged  to  be  that 
the  applicant  for  medical  assistance  must  appear  before  the  body  whose 
ordinary  duties  include  the  distribution  of  relief  to  the  wastrels,  and 
derelicts  of  society.^  In  so  far  as  this  feeling  of  reluctance  is  due  to  the 
fear  of  investigation  by  the  relieving  authority,  we,  as  will  be  seen  here- 
after, do  not  think  it  can  be  entirely  removed. 

232.  In  so  far,  however,  as  it  reflects  a genuine  reluctance  of  the 
respectable  to  make  application  to  a relieving  officer,  or  to  a pauperising 

' Cf.  Part  V.,  pars.  73-4  ; 177-186.  ^ ^hid.,  par.  43.  **  Ibid.,  par.  136  (e)  ; also 

Adrian,  114-116.  Cf.  Part  V.,  par.  73. 
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tribunal  and  classed  with  ordinary  paupers,  we  think  it  can  and  should 
be  met,  and  we  accordingly  propose  that  an  applicant  for  medical  assis- 
tance should  be  allowed  to  apply  directly  to  a medical  officer  for  treat- 
ment, and  that  his  application  should  be  dealt  with  as  soon  as  possible 
afterwards  by  a committee  of  the  Public  Assistance  Authority.  In  other 
words,  investigation  should  follow  upon  treatment. 

The  constitution  of  a committee  of  the  Public  Assistance  Authority, 
dealing  solely  with  medical  assistance,  will  have  the  double  advantage 
of  decreasing  the  reluctance  of  the  poor  to  resort  to  it,  and  increasing 
the  likelihood  of  each  case  being  dealt  with  and  supervised  successfully 
from  a medical  and  curative  point  of  view. 

(vi.)  The  Proper  Objects  of  Medical  Assistance  and  Necessary 

Safeguards. 

233.  If  these  concessions  to  the  feeling  as  to  the  deterrence  of  Poor 
Law  medical  relief  are  made,  we  think  a system  can  be  set  up  which  will 
meet  the  medical  needs  of  the  poorer  classes  without,  at  the  same  time, 
making  it  probable  that  assistance  would  be  administered  on  lines  likely 
to  sap  their  independence.  For  we  hold  strongly  that  medical  assistance, 
while  not  being  deterrent,  should  at  the  same  time  be  such  as  will  en- 
courage rather  than  discourage  independent  provision  against  sickness 
by  every  class  that  is  able  to  afford  it. 

234.  The  present  situation  would  seem  to  be  that  medical  relief  is  not 
legally  deterrent  in  the  sense  that  there  is  no  legal  disability  attached 
to  it.  In  practice,  however,  it  is  deterrent  to  those  who  dislike  having 
recourse  to  the  Poor  Law,  and  to  those  who  do  not  care  for  the  Poor  Law 
doctor  ; while  it  is  unduly  attractive  to  those  who  like  getting  something 
for  nothing.  Thus,  the  service  rendered  is  in  proportion  neither  to 
merit  nor  to  needs. 

The  need  for  deterrence  disappears,  if  the  application  for  medical 
assistance  can  be  made  the  introduction,  not  to  pauperism,  but  to  a 
provident  dispensary  on  the  lines  which  we  shall  hereafter  recommend. 

Accordingly,  we  recommend  the  following  inducements  to  self  provi- 
sion against  sickness  : — 

I. ^ — The  power  of  recovering  the  cost,  or  part  cost,  of  medical  assistance, 
should  be  retained  and  enforced  in  all  cases  where,  in  the  opinion  of  the 
Public  Assistance  Committee,  the  recipient  of  the  assistance  could  have 
afforded  to  become  a member  of  a provident  dispensary,  and  had  not 
become  so.  But  it  should  be  part  of  the  powers  of  the  Committee  that 
they  should  be  able  to  recover  such  cost  in  instalments,  and  that  they 
should  have  discretion  to  remit  the  payment  of  any  or  all  of  such  instal- 
ments upon  proof  that  the  recipient  of  the  assistance  had  joined  a 
provident  dispensary.  It  should  also  be  understood  to  be  the  policy  of 
the  committee  to  use  their  powers  as  to  recovery  as  a lever  to  lift  the 
applicants  for  medical  assistance  into  a position  for  making  independent 
provision  against  sickness.  For  example,  when  it  can  be  done  without 
hardship  to  the  individual,  the  charge  for  medical  assistance  at  home 
should  be  at  least  higher  than  the  subscription  to  a provident  dispensary 
for  the  period  during  which  the  medical  assistance  is  given. 

II.  — Another  unattractive  feature  of  the  present  system,  which  must 
remain  as  a corollary  to  the  right  to  recovery,  is  the  power  of  the  Com- 
mittee to  make  investigation  into  the  means  of  applicants  who  have 
received  medical  assistance.  This  investigation  is,  in  our  opinion, 
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absolutely  necessary  to  prevent  the  well-to-do  from  abusing  the  system 
of  medical  assistance.  It  might,  however,  perhaps  be  omitted  in  cases  of 
members  of  provident  dispensaries,  provided  a proper  wage-limit  for 
membership  of  these  institutions  were  established  and  maintained. 

235.  While  we  think  the  time  is  ripe  for  a great  development  of 
provident  dispensaries  and  benefit  societies,  and  we  strongly  recommend 
that  the  system  of  public  medical  assistance  be  organised  on  a provident 
basis,  it  must  be  confessed  that  the  present  attitude  and  position  of  the 
mutual  provident  societies  on  the  one  hand  and  of  the  medical  profession 
on  the  other  hand  is  one  of  difficulty.  Largely,  no  doubt,  owing  to  the 
close  competition  of  its  own  members,  medical  men  have  contracted  to 
give  their  services  to  the  friendly  societies  at  a lower  rate  than  was 
desirable  from  any  point  of  view.  Some  concordat  on  this  question  of 
remuneration  is  of  pressing  importance.  There  is  another  point  of 
medical  etiquette  which  might  seriously  hamper  the  progress  of  the 
mutual  provident  associations,  viz.,  the  refusal  of  the  medical  profession 
to  allow  any  canvassing  for  provident  institutions  with  which  its  mem- 
bers are  connected.  Again,  the  refusal  of  the  friendly  societies  to 
impose  a wage  limit  for  members  paying  the  ordinary  fee  for  medical 
attendance,  is  a permanent  source  of  friction.  There  is  also  the  further 
question  as  to  the  part  that  should  be  played  by  the  medical  profession 
in  the  management  of  the  dispensaries  and  other  provident  institutions. 

With  a view  to  removing  any  difficulties  as  to  the  fees  to  be  paid  to 
the  doctors  and  as  to  the  wage  limit  for  members  of  the  provident  dis- 
pensaries that  we  propose  to  set  up,  we  recommend  that  the  British 
Medical  Association  be  requested  to  suggest  a general  scheme  or  scale  of 
fees  and  wage  limit  to  be  applied  by  their  local  branches  as  local  cir- 
cumstances may  suggest.  Difficulties  as  to  management  of  the  dispen- 
saries will,  we  hope,  be  removed  by  the  associated  system  that  we  have 
suggested. 

236.  We  think  that  a system  such  as  we  have  outlined  is  the  best  that 
can  be  devised  under  present  conditions.  Medical  assistance  would  be 
available  for  all ; the  rich  and  the  well-to-do,  if  they  took  it,  would 
have  to  pay  for  it ; the  necessitous  would  obtain  it  gratuitously.  The 
independent  workman  who  joins  the  dispensary  would  be  guaranteed 
adequate  medical  assistance  in  sickness  at  a cheaper  rate  than  he  could 
obtain  it  from  an  ordinary  medical  practitioner.  He  would  have  a 
choice  of  doctor.  He  would  secure  for  himself  institutional  treatment 
if  such  treatment  were  necessary.  And  his  self-respect  would  be  addi- 
tionally increased  by  dispensing  in  his  case  with  all  the  irritating  require- 
ments of  investigation  into  his  pecuniary  resources.  The  ratepayers 
would  be  protected  from  improper  use  of  their  institutions  owing  to  the 
misrepresentations  of  the  well-to-do  and  from  unnecessary  use  of  them 
owing  to  the  thriftlessness  or  negligence  of  the  poorer  classes.  The 
medical  community,  the  Public  Assistance  and  Sanitary  Authorities  and 
the  people  themselves  would  combine  to  provide  an  adequate  and 
honourable  system  of  co-operative  medical  assistance  at  the  minimum 
cost,  and  a genuine  attempt  would  be  made  to  transform  into  a living 
and  helpful  organisation  the  existing  medley  of  independent  and  often 
harmful  agencies  for  dealing  with  the  sick  poor. 

(/)  Scheme  of  Reform. 

237.  It  is  in  the  hope  of  attaining  this  end  that  we  submit  the  follow- 
ing scheme  of  reform  which  assumes  that  the  area  of  administration  of 

925.— 1.  N 
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the  future  Public  Assistance  Authority  will  be  the  county  and  the 
county  borough,  and  that  within  each  area  this  authority  will  have 
local  committees  working  under  it. 

General. 

1.  That  medical  assistance  should  be  re-organised  on  a provident 
basis.^ 

2.  That  in  certain  cases  power  of  compulsory  removal  to  and  deten- 
tion in  an  institution  should  be  given  to  the  authorities  under  proper 
safeguards. 

3.  That  there  should  be  systematic  co-operation  between  the  Public 
Assistance  Authorities,  the  Sanitary  Authorities,  the  Education  Authori- 
ties, and  the  voluntary  medical  institutions,  based  on  a clear  definition 
of  their  respective  functions. 

4.  That  no  disfranchisement  should  be  attached  to  any  form  of  medical 
assistance. 

5.  That  the  arrangements  for  indoor  and  outdoor  medical  assistance 
should  be  periodically  inspected  by  medical  inspectors  on  behalf  of  the 
Local  Government  Board. 

Functions  of  the  Public  Assistance  Authority  as  to  Medical 

Assistance. 

6.  That  in  taking  over  the  existing  powers  and  duties  of  Boards  of 
Guardians  in  regard  to  medical  relief  the  new  Poor  Law  Authority,  or, 
as  we  shall  call  it,  the  Public  Assistance  Authority,  shall  undertake  the 
following  functions  : — 

(i.)  To  co-ordinate  and,  when  necessary,  supplement  the  medical 
institutions  of  the  county  or  county  borough  and  to  suggest  methods 
of  co-operation  with  the  Sanitary  Authorities  and  the  Authorities 
in  charge  of  Voluntary  Hospitals. 

(ii.)  To  organise  an  outdoor  and  provident  medical  service  easily 
accessible  in  all  parts  of  the  county  or  county  borough,  this  service 
to  include  the  provision  of  competent  midwives. 

(iii.)  To  develop  an  adequate  nursing  service  throughout  the 
county  or  county  borough,  preferably  in  connection  with  voluntary 
nursing  associations. 

(iv.)  To  subscribe,  when  necessary,  toward  these  purposes. 

(v.)  To  arrange  for  adequate  supervision  of,  and  report  on  the 
efficiency  and  adequacy  of  the  medical  institutions  and  medical  ser- 
vice through  the  county  or  county  borough. 

Establishment  of  Medical  Assistance  Committees. 

7.  That,  to  assist  the  Public  Assistance  Authority  in  carrying  out  the 
above  functions,  they  shall  appoint  a committee  from  among  their  num- 
ber, to  which  shall  be  added  representatives  of  the  Health  Committee  of 
the  County  Council  or  of  the  County  Borough  Council,  and  of  the  local 
branch  or  branches  of  the  British  Medical  Association.  This  committee 
shall  be  called  the  County  or  County  Borough  Medical  Assistance  Com- 
mittee, as  the  case  may  be,  and  shall  have  power  to  co-opt  representatives 
of  local  hospitals,  county  or  county  borough  nursing  associations,  dis- 
pensaries, and  registered  friendly  societies. 

8.  That,  where  necessary,  a local  committee  on  similar  lines  shall  be 
appointed  by  each  Public  Assistance  Committee  for  the  purposes  of  the 

^ Cf.  Report  by  Dr.  Me  Vail,  pp.  157-162  ; Report  of  Committee  of  British  Medical 
Association  on  Contract  Practice  ; Evidence  by  Dr.  Lauriston  Shaw,  &c.,  &c. 
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local  administration  of  medical  assistance.  This  committee  shall  be 
termed  the  Local  Medical  Assistance  Committee. 

9.  That  all,  or  any,  of  the  functions  defined  in  No.  6 may  be  referred 
by  the  Public  Assistance  Authority  to  the  County  or  County  Borough 
Medical  Assistance  Committee. 

10.  That  the  following  shall  be  the  lines  of  procedure  for  carrying  out 
the  functions  mentioned  in  No.  6 : — 

Institutions, 

(i.)  To  consider  in  conjunction  with  each  “ Local  Medical  Assist- 
ance Committee  ” the  needs  of  the  county  or  county  borough  and 
the  needs  of  each  relief  district  in  the  way  of  hospital  (including 
infirmary)  accommodation. 

(ii.)  To  reorganise  existing  Poor  Law  medical  institutions  through- 
out the  county  or  county  borough,  with  a view  to  making  them 
most  effective  for  different  classes  of  patients.  (This  would  be  done 
in  conjunction  with  the  committees  in  charge  of  workhouses,  schools, 
etc.) 

(iii.)  To  organise  schemes  of  co-operation  between  Public  Assist- 
ance institutions  and  voluntary  hospitals. 

(iv.)  To  develop  a system  of  paying  and  free  cottage  hospitals  in 
conjunction  with  voluntary  and  endowed  charities,  these  to  include 
provision  for  confinement  cases.* * * § 

(v.)  To  arrange  schemes  of  co-operation  between  hospitals  and 
provident  dispensaries  or  outdoor  medical  service.! 

Outdoor  Medical  Service. 

(i.)  To  require  the  “ Local  Medical  Assistance  Committee,”  in 
conjunction  with  the  local  doctor,  to  map  out  their  district  into  con- 
venient medical  districts  or  “ dispensary  areas.”  I 

(ii.)  To  approach  any  free  or  provident  medical  institution,  includ- 
ing private  medical  clubs,  already  existing  in  the  district,  and  invite 
them  to  fall  in  with  the  scheme.  (Refusal  not  to  check  procedure.)§ 

* It  is  not  suggested  that  this  should  be  done  suddenly  or  that  it  should  be  thrown 
mainly  upon  the  rates.  It  is  a popular  form  of  charity,  and  to  publish  the  needs  of  a 
district  would  be  a guide  to  charitable  donors.  Also  there  is  much  evidence  in  favour 
of  small  self-supporting  hospitals,  or  nursing  homes,  and  these  might  be  organised  in 
conjunction  with  the  local  medical  men  and,  to  some  extent,  upon  a provident  basis. 

t This  scheme  would  have  to  vary  with  local  conditions.  In  London  the  Central 
Hospitals  Council  and  the  Hospitals  Committee  of  the  British  Medical  Association  are 
in  favour  of  preferential  treatment  to  dispensary  members  who  may  be  sent  for  consul- 
tation by  dispensary  doctors,  and  of  using  the  out-patient  departments  of  the  hospitals 
mainly  for  consultative  purposes.  ( Of.  Holland,  Vol.  III.,  App.  xvii,  (B)  and  Montefiore, 
Vol.  ill.,  App.  xxii.  (A)  .)  We  have  no  evidence  to  show  whether  provincial  hospitals 
would  follow  the  same  line,  but  at  Manchester  the  hospital  authorities  ref er  out-patients 
to  the  provident  dispensary.  The  British  Medical  Association  witnesses  say  : “ It  is 
remarkable  how  many  hospitals  who  only  give  general  replies  on  other  matters  go  out  of 
their  way  to  say  that  they  would  welcome  co-ordination  of  the  provident  dispensaries.” 
(Whitaker,  39191.) 

I The  nature  of  the  “dispensary”  to  be  established  in  each  area  would  vary  with  the 
nature  of  the  district.  In  large  and  sparsely-populated  districts  a room  in  a cottage 
with  a locked  cupboard  for  drugs,  might  be  sufficient.  In  a crowded  area,  a complete 
building  with  waiting  rooms,  etc.,  and  a dispenser  might  be  necessary  ; while  in  medium 
districts  attendance  at  the  doctor’s  own  house  might  be  preferred.  The  determining 
factor  would  be  the  distance  to  be  travelled  by  the  patient.  Existing  buildings  might 
often  be  utilised,  e.g.,  public  assistance,  provident,  and  free  dispensaries. 

§ It  is  probable  that  in  many  cases  these  would  join  at  once.  The  Secretary  to  the 
Metropolitan  Provident  Medical  Association  says  that  already  some  of  the  free  dispen- 
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(iii.)  The  local  authority  may  subscribe  to  the  provident  dispen- 
saries, subject  to  the  sanction  of  the  Local  Government  Board,  and 
under  the  conditions  mentioned  in  Section  10  of  the  Poor  Law  Act, 
1879. 

Relation  of  the  Poor  Law  to  Provident  Dispensaries. 

11.  That  where  any  applicant  for  medical  assistance  is  not  a member 
of  a provident  society,  he  shall  apply  to  and  at  once  be  treated  by  a 
district  medical  officer.* 

12.  That  the  relieving  officer,  or  as  he  will  be  called  in  future  the 
Assistance  Officer,  shall  enquire  into  and  report  the  case  to  the  Public 
Assistance  Committee,  whose  action  shall  be  directed  towards : — 

(i.)  Recovery  of  cost. 

(ii.)  Strengthening  of  provident  agencies. 

13.  That  with  a view  to  enlisting  the  services  of  all  competent  medical 
practitioners  in  the  locality  of  a provident  dispensary,  the  British  Medical 
Association  be  requested  to  suggest  a general  scheme  or  scale  of  fees  and 
wage  limit  to  be  applied  by  their  local  branches  as  local  circumstances 
may  suggest. 

14.  That  under  such  scheme,  all  local  medical  practitioners  consenting 
to  come  under  it  shall  be  on  the  list  of  dispensary  doctors,  and  any  appli- 
cant who  is  a member  of  the  dispensary  shall  be  entitled  to  select  such 
practitioner  as  he  may  prefer. 

15.  That  arrangements  should  be  made,  where  necessary,  for  the 
reception  of  patients  in  voluntary  and  general  hospitals  by  the  payment 
of  their  cost  or  by  some  other  agreement  between  the  Public  Assistance 
Committee  and  those  in  management  of  the  hospital. 

16.  That  any  practitioner  attached  to  a provident  dispensary  may, 
where  the  patient  is  a member  of  such  dispensary  and  in  need  of 
institutional  treatment,  recommend  him  for  admission  to  the  local  Public 
Assistance  infirmary,  and  in  certain  cases,  where  arrangements  have 
been  made,  to  a voluntary  or  general  hospital. 

17.  That,  so  far  as  the  patient  is  concerned,  admission  under  such 
conditions  shall  be  covered  by  the  subscription  to  the  Provident 
Dispensary, 

18.  That  as  regards  certain  cases  in  receipt  of  public  assistance  (such 
as  the  aged  and  widows  with  young  children),  the  Public  Assistance 
Committee  may  enrol  all  such  cases  as  members  of  a provident  dispen- 
sary by  paying  the  necessary  fees. 

saries  have  been  converted  into  provident  dispensaries,  and  that  he  is  constantly  ap- 
proached by  others  with  the  same  object.  (Cf.  Warren,  33487  (44),  33692-4.)  Want  of 
funds  is  generally  the  motive,  and  with  the  establishment  of  a universal  provident  system 
this  motive  would  probably  increase.  The  head  of  a large  free  dispensary  in  Birmingham 
is  strongly  in  favour  of  a provident  system.  (Cf.  Evidence  of  Dr.  Bagster  Wilson,  44618 
et  seq.)  Doctors  also  are  glad  to  come  in  with  their  private  clubs,  thus  saving  themselves 
the  trouble  of  management  and  collection,  and  friendly  societies  arrange  for  their  mem- 
bers to  join. 

* This  procedure  may  be  slightly  modified  if,  and  when,  the  office  of  District  Medical 
Officer  is  abolished.  (Cf.  Part  V.,  par.  163.)  See  also  as  to  cases  of  sudden  and  urgent 
necessity.  (Ibid.) 
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Chapter  1. 


SOCIAL  AND  INDUSTRIAL  DEVELOPMENTS  SINCE  1834. 

1.  Since  1834  there  has  been  so  much  change  in  industrial,  legislative, 
and  social  conditions  that  it  may  be  well  to  indicate  briefly  the  principal 
movements  since  that  date  which,  it  seems  to  us,  must  be  taken  into 
account  in  determining  to  what  extent  a change  is  called  for  either  in 
the  methods  of  the  Poor  Law  or  in  the  character  of  the  legislation 
dealing  with  distress  outside  the  Poor  Law. 

2.  The  scope  of  our  reference  and  the  difliculty  of  deciding  where  to 
begin  and  where  to  stop  our  inquiries,  are  clearly  illustrated  by  this 
Chapter.  It  was  impossible  for  us  to  ignore  causes  other  than  adminis- 
tration which  occasioned  fluctuations  in  pauperism  and  in  the  number  of 
applicants  for  relief.  But  a full  investigation  into  such  causes  would 
have  entailed  an  inquiry  into  the  whole  of  our  social  and  industrial 
structure,  and  such  a scrutiny  was  clearly  impossible,  if  only  from  the 
length  of  time  it  would  involve.  We  were,  therefore,  obliged  to  concen- 
trate our  attention  upon  certain  deflnite  questions,  and  we  obtained  upon 
these  points  sufficient  evidence,  together  with  that  which,  previous  to  our 
inquiry,  was  public  property,  to  enable  us  to  shape  and  formulate  a 
series  of  propositions  which  will  be  found  later  on.  We  have  avoided 
economic  subjects  of  a contentious  character,  except  where  their 
elucidation  was  necessary  for  our  purpose.  The  following  statements 
are,  we  hope,  so  drawn  as  to  present  an  accurate  and  impartial  picture 
of  the  historical  developments  of  the  past,  and  of  the  evidence  we  have 
obtained. 

(1)  Population  and  Wealth. 

3.  The  Census  of  1831  showed  that  the  population  of  the  United 
Kingdom,  which  had  already  grown  very  rapidly  during  the  great  war, 
had  increased  by  15  per  cent,  in  the  previous  decade,  viz.,  from  20,893,000 
in  1821  to  24,000,000  in  1831  ; that  the  increase  as  regards  Great  Britain 
was  almost  wholly  in  the  large  towns  and  the  manufacturing  districts ; 
and  that  less  than  one-third  of  the  population  of  Great  Britain  was  en- 
gaged in  agricultural  pursuits. 

4.  This  rapid  growth  of  the  towns  was  due  to  the  “ industrial 
revolution  ” which  began  about  1770.  In  1725  Defoe  had  said  that,  in 
England,  “the  country  south  of  the  Trent  is  by  far  the  largest  as  well 
as  the  richest  and  most  populous.”  But  when  steam  became  the  chief 
motor  power  and  proximity  to  coal  and  iron  determined  the  geographical 
distribution  of  industries,  the  population  began  to  move  north  to  the 
cotton  and  woollen,  the  potteries  and  hardware  districts. 

5.  At  the  end  of  the  war,  in  1816,  the  chief  towns  were  populated 
approximately  as  follows : London  had  1,100,000 ; Manchester  and 
Salford,  140,000 ; Glasgow,  125,000  to  130,000 ; Liverpool,  120,000 ; 
Birmingham,  under  100,000  ; Bristol,  once  the  second  city  in  England, 
80,000 ; Leeds,  70,000  to  80,000 ; Sheffield,  60,000  to  70,000  ; Plymouth 
and  Portsmouth,  50,000  to  60,000  ; Norwich,  once  the  third  city,  40,000. 

6.  In  Ireland,  on  the  contrary,  where  in  1831  the  population  was 
about  7f  millions,  the  increase,  thanks  to  the  multiplication  of  small 
holdings,  was  mostly  in  the  rural  districts,  and  about  two-thirds  of  its 
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population  were  engaged  in  agricultural  pursuits.  Dublin,  however,  in 
1815  was  the  second  city  in  the  United  Kingdom,  with  a population  of 
180,000. 

7.  The  decennial  Censuses  which  succeeded  showed  a much  slower 
rate  of  increase  in  the  population  of  the  United  Kingdom,  viz.,  11-2  per 
cent,  for  1831-41  ; 2 5 for  1841-51  ; 57  for  1851-61 ; 8-8  for  1861-71  ; 
10-8  for  1871-81  ; 8 2 for  1881-91  ; 9-9  for  1891-1901.* 

8.  It  is  to  be  observed,  however,  that  these  very  considerable  varia- 
tions of  rate  were  caused  mainly,  though  not  entirely,  by  the  decline  in 
the  population  of  Ireland  which  began  with  the  Potato  Famine.  In 
the  same  decades  (1831-41  to  1891-1901)  the  population  of  England  and 
Wales  increased  successively  by  14-3,  12  7,  11‘9,  13  2,  14*4,  117,  and 
12*2  per  cent.;  and  Scotland  by  10*8,  10-2,  6*0,  97,  11*2,  7*8,  and  111. 
The  population  of  Ireland,  on  the  contrary,  which  had  increased  by  14’2 
per  cent,  during  1821-1831,  and  by  5'2  during  1831-1841,  lost  over 

1.500.000  in  the  decade  1841-1851  which  included  the  great  famine, 
when  it  decreased  by  no  less  than  18’9.  Since  then  the  decline,  though 
irregular,  has  been  constant,  viz.,  11*5,  67,  4*4,  9’1,  and  5*2  per  cent. 

9.  In  1901  the  Census  gave  the  population  of  the  United  Kingdom  as 
41,458,721 ; England  and  Wales  having  32,527,843  ; Scotland,  4,472,103  , 
Ireland,  4,458,775.  As  regards  England  and  Wales  the  rate  of  increase 
was  12T7  per  cent,  during  the  decade,  as  against  11’65  per  cent,  during  the 
previous  one.  The  urban  population  was  now  more  than  twice  as  great  as 
the  rural, while  its  rate  of  growth  in  the  previous  ten  years  was  three 
times  that  of  the  rural  area.  In  many  rural  areas,  indeed,  actual 
depopulation  had  taken  place,  the  rate  of  decrease  being  greatest  in  the 
Counties  of  Huntingdon,  Rutland,  Montgomery,  and  Cardigan. 

10.  The  population  of  the  chief  towns  in  1901  was  as  follows  : London 
(Administrative  County),  4,500,000 ; Glasgow,  761,000  ; Liverpool, 
684,000 ; Manchester,  543,000  (Salford,  220,000)  ; Birmingham, 
522,000;  Leeds,  428,000;  Sheffield,  380,000;  Belfast,  349,000;  Bristol, 

328.000  ; Edinburgh,  316,000  ; Dublin,  290,000 ; Bradford,  279,000  ; 
West  Ham,  267,000;  Kingston-upon-Hull,  240,000;  Nottingham, 
239,000;  Newcastle,  215,000  ; Leicester,  211,000  ; Portsmouth,  188,000  ; 
Bolton,  168,000  ; Cardiff,  164,000  ; Sunderland,  146,000. 

11.  Putting  on  one  side  rough  estimates,  such  as  that  of  Mr  Spencer 
Walpole  that  between  1815  and  1831  wealth  increased  twice  as  fast  as 
population,  the  annual  income  of  the  United  Kingdom  was  first  calcu- 
lated on  definite  statistical  principles  by  Dudley  Baxter  who  estimated 
it  at  £814,0  )0,000  i'or  the  year  1867.  For  1875  it  was  calculated  by 
Sir  Robert  Giffen,  on  a method  f now  generally  accepted,  at 

* The  highest  rate  ever  reached  was  between  1801  and  1811,  when  the  population  of 
England  and  Wales  grew  by  no  less  than  21^  per  cent.  The  increase  of  the  previous 
decade  was  estimated  at  14  per  cent. 

t The  method  was  : (1)  as  regards  capital,  to  take  the  gross  annual  income  returned 
for  Income  Tax  purposes,  deducting  Schedule  C.  and  a proportion  of  Schedule  D., 
adding  a percentage  for  incomes  that  escape,  and  another  percentage  for  incomes  below 
the  tax  limit  which  may  be  ascribed  to  the  possession  of  capital  in  the  shape  of  tools, 
small  retail  stocks,  etc.  ; (2)  as  regards  labour,  to  take  Schedule  E.  of  the  Income  Tax 
returns  (“salaries”),  and  a proportion  of  Schedule  D.  as  due  to  the  labour  engaged  in 
trades  and  professions,  and  to  add  an  estimate  of  the  income  earned  by  working  people 
and  others  under  the  Income  Tax  limit.  The  total  may  be  regarded  as  the  sum  that 
would  be  assessable  to  Income  Tax  if  all  incomes  whatsoever  were  subject  to  it,  and  no 
incomes  escaped  it.  For  an  analysis  of  the  justification  and  shortcomings  of  this  method, 
and  how  far  it  gives  an  adequate  reflection  of  the  national  income  of  commodities  and 
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£1,200,000,000,  and  for  1885  at  £1,350,000,000.  For  1891  it  wavS 
estimated  at  £1,600,000,000,  and  in  1904  Mr.  Bowley  considered  it  very 
probable  that  in  1903  the  national  income  fell  very  little  short  of 
£2,000,000,000. 

12.  The  bearing  of  this  on  our  present  problem  needs  little  emphasis. 
If  there  is  any  accuracy  in  these  calculations,  wealth  in  this  country 
seems  to  be  increasing  so  fast,  as  compared  with  population,  that  we 
might  have  expected  to  find  that  by  this  time  industrial  poverty  at  least 
was  disappearing. 

(2)  Industries. 

13.  By  1834  England  had  fairly  embarked  on  her  career  as  pre- 
eminently a manufacturing  country,  and  the  factory  system  was  well 
under  .weigh.  The  great  textile  inventions  in  spinning  and  weaving 
were  already  fifty  years  old,  and  were  all  at  work.  The  epidemic  of 
machine  breaking  had  passed.  Owing  to  the  introduction  of  the  “ hot 
blast”  in  1830,  the  annual  output  of  pig  iron  was  nearly  1,000,000  tons. 
The  stationary  steam  engine  was  in  general  use.  The  “ Rocket  ” was 
drawing  a load  of  9J  tons  at  the  rate  of  13  miles  an  hour  on  the  Liver- 
pool and  Manchester  line,  and  it  was  only  two  years  afterwards  that 
the  attention  of  the  Poor  Law  Commissioners  was  drawn  to  the  new 
demand  for  labour  in  the  building  of  railways — “these  stupendous 
works  of  art.”  By  that  time — 1836 — nearly  8,000  labourers  were 
engaged  in  the  construction  of  the  London  and  Birmingham  line,  and 
all  the  important  manufacturing  towns  were  being  connected.  “ From 
this  source  alone,”  said  one  of  the  Poor  Law  Commissioners,  “ I antici- 
pate at  no  distant  date  the  entire  absorption  of  all  the  surplus  labour 
of  the  country.”  Already  too,  it  was  twenty  years  since  Henry  Bell’s 
little  steamer  of  25  tons  had  made  headway  on  the  Clyde  against  wind 
and  tide,  without  oars  or  sails,  at  the  rate  of  7 miles  an  hour.  In  1838 
the  Great  Eastern  crossed  from  Bristol  to  New  York  under  steam. 
Two  years  thereafter  Cunard  launched  a steamer  for  regular  Atlantic 
voyages ; two  years  more  and  the  average  passage  under  steam  was 
reduced  to  fifteen  days. 

14.  In  1845  there  was  an  extraordinary  outburst  of  speculation  in 
railways.  Ten  years  before  there  had  been  but  one  passenger  line  in 
England,  and  another,  seven  miles  long,  in  Scotland.  Now  railway 
schemes  were  laid  before  the  country  asking,  it  was  estimated,  for  no  less 
than  £700,000,000,  and  in  1847  a disastrous  commercial  crisis  was  due  to 
the  mania.  It  was  the  railways  that  finally  broke  up  the  stagnant  life 
of  England,  and  diflfused  the  population  over  the  face  of  the  country  at 
the  call  of  the  employers. 

15.  In  1846  came  the  repeal  of  the  Corn  Laws,  and  in  1849  that  of 
the  Navigation  Act,  so  far  as  it  affected  foreign  trade.  By  1852,  Free 
Trade  was  generally  accepted  by  all  parties  as  the  policy  of  the  country, 
though  it  was  not  till  1860  that  Mr.  Gladstone  made  “ a sweep — 
summary,  entire,  and  absolute — of  what  are  known  as  manufactured 
goods  from  the  face  of  the  British  tariff.”  The  effect  of  the  cotton 
famine,  1861-3,  when  Lancashire  was  practically  out  of  work,  recalls 
the  fact  that  by  this  time  a large  portion  of  our  manufacturing 
operatives  were  engaged  in  the  making  of  cotton  goods. 

services — “ at  once  the  aggregate  net  product  of,  and  the  sole  source  of  payment  for,  all 
the  instruments  of  production  within  the  countrj;  ” — vide  Smart,  The  Distributio7i  of 
Income,  pp.  5-92. 
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16.  In  1855  the  Limited  Liability  Acts  were  passed.  In  1865  the 
Atlantic  cable  was  laid  by  the  Great  Eastern.  In  1868  the  telegraphic 
system  was  acquired  by  the  Post  Office.  In  1869  the  Suez  Canal  was 
opened.  About  1881  it  began  to  be  noted  that  much  dislocation  and 
distress  were  due  to  the  transition  from  wood  to  iron  and  steel  in  the 
construction  of  ships. 

17.  These  few  dates  are  perhaps  sufficient  to  show  that  nearly  all  the 
great  features  of  modern  industry  are  at  least  thirty  years  old,  and 
that,  consequently,  there  has  been  considerable  time  both  for  the 
evolution  and  for  the  study*  of  the  industrial  problems  with  which  we 
have  to  deal. 

(3)  Agriculture. 

18.  Although  1821  is  usually  taken  as  the  year  when  England  began 
to  change  from  an  agricultural  to  a manufacturing  country,  and  when  the 
conversion  of  arable  into  pasture  and  the  introduction  of  threshing 
mills  began  to  reduce  the  demand  for  agricultural  labour,  still  the  Census 
of  1831  showed  that  nearly  one-third  of  the  population  of  Great  Britain 
was  still  engaged  in  agricultural  pursuits. 

19.  Agriculture  had  been  protected,  first  by  the  high  duty  of  24s.  3d. 
since  1804,  and  then  by  the  sliding  scale  since  1828,  and  yet  great 
fluctuations  in  price  were  characteristic,  keeping  the  farmer  in  perpetual 
uncertainty  about  his  profits  and  the  landlord  about  his  rent.  Of  the 
fifteen  harvests  between  1832  and  1846  eight  were  good — some  of  them 
extremely  good — and  seven  were  bad.  But,  whatever  the  crop,  the 
“ agricultural  interest  ” was  always  complaining  of  distress,  fine  harvests 
bringing  hardship  to  some,  bad  harvests  to  others. 

20.  The  repeal  of  the  Corn  Laws,  and  of  the  Navigation  Act  made  it 
possible  for  foreign  countries  to  throw  agricultural  produce  freely  into 
Great  Britain.  The  passing  of  the  Elementary  Education  Act  in  1870 
powerfully  affected  the  agricultural  labourers’  position  by  restricting...- 
juvenile  labour,  and  diminishing  the  aggregate  amount  of  the  family 
earnings.  For  the  next  few  years  the  Trade  Union  agitation  to  a great 
extent  destroyed  the  old  patriarchal  relation,  and  brought  agricultural 
labourers  more  into  line  with  other  working  men.* 

21.  In  the  early  ’seventies,  farming  was  prosperous  ; the  value  of 
land  was  at  its  maximum  (the  assessment  of  “lands”  under  Schedule 
A.  in  Great  Britain,  which  is . now  £42,000.000,  was  then  nearly 
£60,000,000) ; wheat  was  never  below  45s.  a quarter  on  average.! 

22.  About  1875,  however — the  last  of  the  six  years  of  abounding 
prosperity — the  cheapening  of  transport  from  America  caused  the 
collapse  of  prices  of  agricultural  produce,  which  threw  certain  lands  out,.,^ 
of  cultivation,  reduced  rents,  and  sent  the  labourers  flocking  to  the 
towns.  In  1879  British  agriculture  entered  upon  a new  era. 

23.  By  1894  the  cultivated  area  of  Great  Britain  was  almost  equally 
divided  between  arable  and  pasture — 16,000,000  acres  of  each  ; 4,000,000 
acres  of  grass  being  added  since  1871.  But,  in  spite  of  this  very  large 
reduction  of  the  sphere  for  agricultural  labour,  migration  into  urban 
districts  had  gone  so  far,  that,  instead  of  a surplus  of  labourers  there 


* Report  by  the  Board  of  Agriculture  on  the  Decline  in  the  Agricultural  Population  of 
Great  Britain^  1881-1906,  p.  10. 
t Ihid.^  p.  10. 
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was  a scarcity.*^'  The  Census  of  1901  showed  that  there  had  been  a 
decline  of  about  20  per  cent,  in  the  number  of  agricultural  labourers  in 
Great  Britain  within  the  decade.  Since  1901 — coinciding  with  the  loss 
of  another  1,000,000  acres  of  arable  since  1894 — there  has  been  some 
further  reduction  in  the  number  of  men  employed  on  farms,  but  the 
diminution  is  proceeding  at  a slower  rate  than  during  the  ten  or  twenty 
years  preceding  that  date.f  It  is  I'oted  that  the  reduction  in  numbers — 
thanks  to  the  general  use  of  machinery,  particularly  the  self-binders 
introduced  in  the  early  ’eighties — has  been  greater  among  the  casual 
labourers,  who  used  to  be  employed  at  special  seasons,  than  among  the 
permanent  staffs.  In  several  Counties  of  England,  for  instance,  the 
Irish  harvester  has  ceased  to  be  a yearly  visitor.  And  the  Board  of 
Trade  correspondents  for  the  last  few  years  generally  report  “ regular 
employment”  in  agriculture. 

24.  Of  late  years,  then,  the  phenomena  of  agriculture  seem  to  suggest 
that  equilibrium  between  the  demand  and  supply  of  labour,  and,  conse- 
quently, more  settled  conditions,  have  been  arrived  at,  on  the  one  hand 
by  the  passing  of  arable  into  grass,  and  the  extension  of  dairying  and 
market-gardening,  and,  on  the  other,  by  the  check,  in  many  places  at 
least,  to  rural  depopulation.  Farms  have  not  gone  further  out  of  culti- 
vation, and  the  number  of  labourers  probably  approached  an  almost 
irreducible  minimum  at  the  time  of  last  Census.]; 

(4)  Movement  of  Wages. 

25.  The  difficulties  attending  wage  statistics — particularly  compara- 
tive statistics — are  obvious. 

26.  In  many  of  the  large  factory  and  workshop  industries,  where 
there  is  a standard  wage  arrived  at  by  collective  bargaining,  there  has 
not  been  much  room  for  error  since  the  first  appearance  of  the  Labour 
Gazette  of  the  Board  of  Trade  in  May,  1898,  although  even  here  it  has 
to  be  remembered  that  the  mean  of  standard  rates  is  apt  to  refiect  some- 
what tardily  the  actual  changes  in  wages  of  trades  as  a whole.  Where, 
however,  the  rates  are  by  the  piece,  or  are  matters  of  individual  bargain- 
ing, there  is  no  such  basis,  either  of  ascertainment  or  of  calculation. 

27.  But  when  the  endeavour  is  made  to  compare  these  wages,  of 
which  the  basis  at  least  is  known,  with  wages  in  the  past  of  whose  basis 
we  generally  know  very  little,  the  margin  for  error  is  almost  incalculable. 
We  put  forward  the  brief  statement  which  follows  with  full  conscious- 
ness of  its  defects. 

28.  Previous  to  1888,  the  most  authoritative  attempt  to  estimate  the 
movement  of  wages  of  the  half  century  preceding  was  that  of  Sir 


* This  scarcity  caused  an  upward  movement  of  agricultural  wages,  which  continued 
till  1892.  By  1900,  it  is  worth  noting,  the  Board  of  Agriculture  reported  that  the  em- 
ployment of  women  and  children  in  agriculture  in  England  had  nearly  ceased  to  exist, 
t Ihid.,  p.  8. 

j As  regards  Ireland,  Mr.  Cyril  Jackson  points  out  that  the  tendency  towards  depopu- 
lation has,  perhaps,  gone  too  far.  “ The  stream  of  emigrants  who  have  passed  to  the 
United  States,  and,  to  a much  smaller  extent,  to  other  countries,  during  the  last  sixty 
years,  has  effectually  relieved  the  labour  market  of  any  absolute  surplus,  but  it  may  be 
doubted  whether,  during  the  last  few  decades,  at  any  rate,  the  departure  of  so  many  of 
the  most  enterprising  Irish  men  and  women  has  not  had  a more  serious  effect  in  checking 
development  than  in  relieving  pressure.  That  in  the  country  districts  there  is  a dearth 
rather  than  any  surplus  of  labour,  seems  to  be  fairly  well  established.”  Report,  1908,  p.  6. 
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Robert  GifFen,  in  his  Inaugural  Address  as  President  of  the  Royal  — 
Statistical  Society  in  1883.* 

29.  Basing  his  calculations  on  the  records  begun  by  Porter  at  the 
Board  of  Trade  fifty  years  previously,  such  as  the  wages  of  carpenters, 
bricklayers,  masons,  miners,  weavers,  spinners,  he  found  that,  in  all  cases 
where  it  was  possible,  from  the  apparent  similarity  of  the  work,  to  make 
a comparison,  there  was  an  enormous  apparent  rise  in  money  wages, 
ranging  from  20,  and  in  most  cases  from  50  to  100  per  cent. — in  one  or 
two  instances  more  than  100  per.  cent.— with  a mean  percentage  of 
increase  of  over  70.  In  seamen’s  wages  from  1850,  the  same  rise  was 
witnessed.  In  agriculture  also — conspicuously  in  Ireland — the  rise  had 
been  universal.  And  all  this  had  been  accompanied  by  a reduction  in— * 
the  hours  of  labour,  which  he  put  at  very  nearly  20  per  cent. 

30.  As  to  the  purchasing  power  of  money,  the  sovereign  went  as  far  in 
1883  as  it  did  forty  or  fifty  years  before,  the  level  of  prices — after  the 
moderate  rise  between  1847-1850  and  1862,  and  the  subsequent  decline — 
being  very  much  the  same.  If  anything,  prices  were  on  balance  lower 
and  not  higher,  while  there  were  many  new  things  in  existence,  and  at 
low  prices,  which  could  not  then  have  been  bought  at  all. 

31.  Taking  the  articles  on  which  the  working  man  spent  his  wages, 
the  price  of  wheat  was  lower,  but,  what  was  more  important,  it  was 
steady,  “ What  we  have  to  consider  is  that,  fifty  years  ago,  the  working 
man,  with  wages  on  the  average  about  half  what  they  are  now,  had  at 
times  to  contend  with  a fiuctuation  in  the  price  of  bread  which  implied 
sheer  starvation.”  Sugar  had  fallen  largely,  and  clothing  was  cheaper. 

On  the  other  hand,  the  rent  of  houses  was  probably  one  and  a half  times^ 
more  than  it  had  been  fifty  years  before,  and  the  price  of  meat  had 
about  doubled.  These  exceptions,  however,  were  insufficient  to 
neutralise  the  general  advantages  which  the  workman  had  gained — for 
he  had  little  more  concern  with  the  price  of  meat  than  with  the  price  of 
diamonds — and  Sir  Robert  Giffen  went  on  to  show  how  the  longer  life, 
the  increased  consumption  of  the  chief  commodities  used,  the  better 
education,  the  greater  freedom  from  crime' and  pauperism,  the  increased 
savings,  the  increase  in  estates  paying  probate  duty,  the  increase  in  the 
number  of  persons  paying  tax  on  incomes  above  £150,  were  contributory*^ 
and  cumulative  evidence  that  the  mass  of  the  people  were  immensely 
better  off*  than  they  had  been  fifty  years  before. 

32.  He  concluded  : “ Thus  the  rich  have  become  more  numerous,  but 
not  richer  individually  ; the  ‘ poor  ’ are  to  some  smaller  extent,  fewer  ; 
and  those  who  remain  ‘ poor’  are,  individually,  twice  as  well  off*  on  the  - 
average  as  they  were  fifty  years  ago.  The  poor  have  thus  had  almost 
all  the  benefit  of  the  great  material  advance  of  the  last  fifty  years.” 

33.  The  only  census  of  wages  yet  taken  in  this  country  is  that  of 
1886,  and,  although  necessarily  very  incomplete,  as  being  confined 
mainly  to  the  principal  manufacturing  and  other  organised  industries, 
and  based  wholly  upon  voluntary  returns,  it  affords  somewhat  of  a 
basis  for  comparison  with  later  years. 

34.  From  a Memorandum  prepared  for  us  by  the  Board  of  Trade 
(Vol.  IX.,  Appendix  xxi.,  E.f  to  which  we  must  refer  for  details),  we 

* Economic  Inquires  and  Studies,  Vol.  I.,  p.  382. 

t Estimate  of  Numbers  of  W age-earners  grouped  according  to  wages  earned  {distinguishing 
between  male  and  female,  juvenile  aud  adult)  and  an  Account  of  the  Movements  in  the  Wages 
in  certain  Groups  of  Industries  and  in  the  Cost  of  Living  over  a period  of  twenty  years. 
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gather  the  following  as  results  of  comparison — so  far  as  that  is  possible — 
with  the  figures  of  1886  : — 

(1)  Between  1881  and  1901  a large  increase  took  place  in  the  pro- 
portion of  employment  afforded  by  the  building,  mining,  iron  and 
steel  trades  among  the  great  industries,  and  by  the  chemical  and 
paper  works,  among  those  of  secondary  importance,  while  the  textile 
and  leather  trades  showed,  particularly  in  the  decade  1891-1901,  a 
large  decline.  In  all  these  groups  of  industries,  there  has  been  a 
rise  in  wages  since  1887,  but  the  rise  of  wages  has  been  greatest  in 
those  industries  where  the  proportionate  increase  of  employment 
has  been  greatest ; that  is  to  say,  in  building,  mining,  iron  and  steel 
industries,  as  compared  with  textiles  and  leather  trades  (and 
agriculture). 

(2)  Since  1897,  among  the  rapidly  growing  class  of  railway 
servants — now  about  500,000  in  number — there  has  been  a rise, 
over  the  twenty-seven  chief  companies  of  the  United  Kingdom,  of 
roughly,  Is.  a week. 

(3)  In  the  wages  of  public  employes,  there  has  been  a general 
upward  tendency,  not  appreciably  affected  by  the  general  conditions 
of  the  outside  labour  market. 

(4)  Between  1886  and  1907,  the  average  weekly  amount  earned 
per  employ^  has  risen  as  follows : — In  cotton  manufacture,  from 
15s.  2d.  to  19s.  5d.  ; in  woollen,  from  15s.  6d.  to  18s.  2d.  ; in  worsted, 
from  12s.  2d.  to  14s.  7d.  ; in  linen,  from  9s.  lOd.  to  12s. ; in  jute, 
from  10s.  Id.  to  14s.  4d.  ; in  silk,  from  11s.  9d.  to  13s.  5d.  ; in 
hosiery,  from  15s.  2d.  to  15s.  7d. ; in  boots  and  shoes,  from  18s.  4d. 
to  19s.  2d. 

(In  comparing  these  figures,  however,  due  regard  must  be  had  to 
possible  changes  in  the  proportion  of  men,  lads,  women,  and  girls 
employed  in  the  trades.  The  apparent  absence  of  change,  for 
instance,  in  the  weekly  earnings  of  the  hosiery  and  boot  and  shoe 
industries  is  most  probably  due  to  the  increased  proportion  of 
female  workers  included  in  the  returns  in  these  two  industries.) 

(5)  In  agriculture,  the  rise  in  the  rate  of  wages  from  1874  to  1906 
" 'has  fully  kept  pace  with  that  of  the  aggregate  of  the  other  groups, 

although  the  distribution  of  this  rise  over  the  period  has  been 
abnormal.  There  was,  for  instance,  no  general  tendency  to  rise 
-from  1874  to  1897  ; the  most  marked  feature  being  a depression  in 
the  later  ’eighties.  But  from  1897  till  1901  there  was  a steady  and 
considerable  rise,  and  the  subsequent  years  maintained  the  higher 
level  reached  in  that  year.  The  local  diversity  of  the  rates,  how- 
ever, was  more  marked  in  agriculture  than  in  any  other  large 
department  of  industry,  except  in  certain  of  the  building  trades, 
-ranging  from  11s.  lid.  for  Dorset  in  1906,  to  20s.  for  Durham. 
The  greater  part  of  the  difference,  apart  from  the  varying  value  of 
allowances  in  kind,  appears  to  be  due  to  the  relative  proximity  of 
remunerative  employment  in  other  occupations  with  expanding 
labour  markets,  chiefly  large  manufacturing  or  commercial  centres, 
and  the  great  coal  fields. 

35.  To  sum  up:  “The  general  results  of  records  in  several  trades, 
covering  some  thirty  years,  and  of  comparative  statistics  based  upon  the 
census  of  wages  of  1886  are  that,  in  all  these  groups  of  industries, 
allowing  for  trade  cycles,  a general  tendency  of  wages  to  rise  is  per- 
ceptible through  the  last  thirty  years.” 
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36.  The  change  in  money  wages,  however,  has  to  be  supplemented  by 
a calculation  of  the  changes  in  prices  of  the  commodities  on  which  the 
wage-earners  spend  their  incomes.  The  information  here  available  is  so 
complicated  that  it  will  be  prudent  to  refer  to  the  calculations  contained 
in  the  Memorandum  itself,  merely  quoting  the  summary  : — “ The  rise  of 
nominal  wages  has  been  accompanied  by  such  a fall  of  wholesale  and 
of  retail  prices  as  implies  a rise  of  ‘ real  ’ wages,  or  wages  as  measured  • 
in  commodities,  considerably  greater  than  the  rise  of  money  wages. 
The  fall  of  prices  does  not,  however,  benefit  the  various  grades  of 
wage-earners  in  direct  ratio  to  their  wages.  Rent  and  certain  other 
necessary  elements  of  expenditure,  such  as  fuel,  which  have  risen  in 
amount  for  the  large  majority  of  workers,  play  a relatively  larger 
part  in  the  budget  of  the  lower  grades  of  workers,  reducing  to  that 
extent  the  gain  from  the  general  fall  of  prices.  The  poorest  classes, 
whose  retail  purchases  are  made  in  very  small  quantities,  also  gain 
least  from  the  lower  prices  of  other  commodities  than  housing  and  fuel.” 

37.  “ Although  except  in  agriculture,  no  exact  measurements  in  actual 
earnings  expressed  in  money  or  in  commodities  is  possible,  there  is 
ample  evidence  for  concluding  that  every  grade  of  skilled  or  unskilled 
male  labour,  in  regular  employment,  enjoys  a higher  income  than  in 
1886  when  the  census  of  wages  was  taken,  and  that  upon  the  whole  this 
rise  has  been  steady  and  of  general  application.” 

38.  But  it  must  be  remembered  that  “ it  is  mainly  as  regards  labour 
in  organised  industries,  and  especially  skilled  workers,  that  any  exact 
data  with  regard  to  wages  are  available.  While  there  is  reason  to 
believe  that  unskilled  and  even  casual  labour  is  generally  remunerated 
at  a higher  rate  than  formerly,  it  is  possible  that  the  large  mass  of 
casual  time  labour  is  not  making  any  substantial  advance  in  weekly  or  — 
yearly  earnings.” 

39.  “ Of  women’s  employment  and  wages  it  is  even  more  difficult  to 
speak  with  any  confidence  than  of  men’s,  because  of  the  much  smaller 
proportionate  part  they  take  in  the  large  staple  industries  respecting 
which  reliable  statistics  are  available.  Domestic  service,  still  by  far  the 
largest  occupation  of  women  wage-earners,  certainly  has  afforded  a 
general  rise  of  wage  to  the  39  per  cent,  of  women,  who,  in  1901,  were 
engaged  in  this  work,  while  the  increased  proportion  of  women  in  the 
public  services,  and  probably  in  the  lower  branches  of  the  professions 
and  of  commerce,  indicates  an  increase  of  wage-earning  power,  and  a 
wider  choice  of  occupation.  Though  the  proportion  engaged  in  the 
textile  trades  and  in  dressmaking  -shows  a falling  ofi‘,  the  absolute 
amount  of  this  employment  remains  very  large ; and  the  tendency  of 
wages,  in  the  factories  and  large  workshops  which  have  absorbed  a 
greater  proportion  of  these  trades,  has  been  upwards,  though  probably 
the  advance  has  not  been  so  large  as  in  the  case  of  the  more  skilled  and 
better  organised  male  industries.” 

(6)  Trade  Unionism. 

40.  Since  1834  the  labour  of  the  country  has  come  to  a great  extent, 
directly  or  indirectly,  under  the  dominance  of  Trade  Unions.  Coming 
into  existence,  practically,  after  the  industrial  revolution,  with  the 
cleavage  of  interests  induced  by  the  spread  of  machinery  and  the  factory 
system.  Trade  Unionism  had  scarcely  attained  to  any  strength  when  it 
was  driven  underground  by  the  fear  and  hatred  of  revolution,  which 
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took  effect  in  the  Combination  Act  of  1799,  making  Trade  Unions  un- 
lawful associations  “ in  restraint  of  trade.”  On  the  repeal  of  that  Act 
in  1824,  and  after  the  industrial  disasters  of  the  next  few  years  were 
over,  there  came  a rush  of  activity  between  1830  and  1834 — notable  for 
the  foundation,  among  others,  of  the  Boilermakers  and  Shipbuilders’ 
and  the  Operative  Stone  Masons’  Unions — and  the  movement  entered 
on  an  almost  revolutionary  phase  of  somewhat  reckless  and  aggressive 
agitation,  largely  under  the  influence  of  Robert  Owen,  and,  later,  much 
mixed  up  with  Chartism.  It  was  not  till  this  revolutionary  chapter  was 
closed,  and  the  magnificent  hopes  of  the  period  had  ended  in  bitter 
disillusionment,  that  Trade  Unionism  settled  down,  about  1843,  to  its 
more  limited  work  of  building  up  the  great  associations  of  skilled 
artisans. 

41.  Between  1843  and  1860  the  chief  characteristics  of  Trade  Unionism 
were: — The  absence  of  aggressive  policy ; the  deprecation  and  dislike 
of  strikes  ; the  favouring  of  conciliation  and  arbitration ; the  large 
Friendly  Society  element ; the  centralising  of  funds  and  responsible 
powers ; the  restriction  of  membership  to  legal  apprentices — based  on 
the  analogy  of  the  protection  against  quacks  provided  by  the  medical 
profession ; the  agitation  against  piece-work  and  overtime.  These 
characteristics  were  almost,  one  may  say,  embodied  in  the  Amalgamated 
Society  of  Engineers  founded  in  1851,  which  became  for  the  time  the 
model  of  trade  societies. 

42.  After  1860  administration  of  complex  aflfairs  and  of  large  finances 
in  the  various  unions  brought  to  the  front,  as  might  be  expected,  a 
number  of  able  officials,  who  thereafter  appeared  very  much  as  spokes- 
men and  interpreters — if  not  directors — of  the  movement,  and  the 
formation  of  trades  councils  in  the  leading  industrial  centres  consolidated 
it.  Under  these  men  Trade  Unionism  became  for  some  years  actively 
political. 

43.  The  need  of  leaders  and  of  the  adoption  of  political  methods, 
indeed,  was  soon  seen.  In  1867  the  Trade  Unions  were  attacked  from 
two  sides.  On  the  one  hand,  the  outrages  and  intimidation  at  Sheffield 
— assumed  to  be  a usual  and  necessary  incident  of  Trade  Unionism — 
roused  a body  of  public  feeling  very  hostile  to  the  movement ; and,  on 
the  other,  came  the  embarrassing  legal  decision  that  Trade  Union  funds 
were  not  protected,  as  had  been  supposed,  by  the  Friendly  Societies 
Act  of  1855. 

44.  A Royal  Commission  of  Inquiry  was  appointed  to  consider  the 
whole  subject  of  Trade  Unionism  and  its  effects.  Thanks  to  the  ability 
with  which  the  Trade  Union  case  was  put  before  the  Commission, 
a complete  change  was  effected  in  the  attitude  of  the  governing  classes 
towards  the  movement.  When  the  Commission  reported  in  1871,  the 
Majority  Report,  while  criticising  the  theory  of  Trade  Unionism  and 
condemning  some  of  its  practices,  was  found  to  have  proposed  no  hostile 
legislation  against  the  Unions,  and  the  more  friendly  Minority  Report, 
drawn  up  by  Thomas  Hughes  and  Frederic  Harrison,  put  forward 
several  recommendations  which  practically  passed  into  law.  By  the 
Trade  Union  Act  of  1871,  the  Unions  became  legalised — “restraint  of 
trade  ” ceasing  to  be  the  test  of  illegality — and  provision  was  made  for 
such  registration  as  gave  complete  protection  to  their  funds,  at  the 
same  time  as  they  themselves  became  protected  from  being  sued  in  a 
Court  of  Law. 
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45.  During  the  years  of  abounding  prosperity  (1871-1875)  the  move- 
ment made  enormous  strides  in  almost  every  trade,  but  particularly 
among  the  hitherto  badly  organised — even  the  National  Agricultural 
Labourers’  Union,  in  1872,  could  boast  of  nearly  a hundred  thousand 
members.  In  1875  the  Criminal  Law  Amendment  Act  of  1871,  which 
had  practically  made  picketing  of  any  kind  impossible,  was  repealed  : 
“ peaceful  picketing  ” was  expressly  permitted  : and  the  principle  was 
laid  down  that  “ an  agreement  or  combination  by  two  or  more  persons 
to  do,  or  procure  to  be  done,  any  act  in  contemplation  or  furtherance  of 
a trade  dispute  between  employers  and  workmen  should  not  be  indictable 
as  a conspiracy  if  such  act  committed  by  one  person  would  not  be 
punishable  as  a crime.”  Thus  “collective  bargaining,  with  all  its  neces- 
sary accompaniments,  was,  after  fifty  years  of  legislative  struggle, 
finally  recognised  by  the  law  of  the  land.” 

46.  By  1879,  however,  the  movement  met  with  a serious  set-back, 
when  a long  depression  culminated  almost  in  paralysis  of  trade.  The 
membership  fell  off;  the  Agricultural  Labourers’  Union  broke  up; 
hundreds  of  trade  societies  were  swept  into  oblivion ; in  South  Wales 
Trade  Unionism  practically  ceased  to  exist ; the  Unions  that  survived 
were  denuded  of  their  reserves. 

47.  For  half  a dozen  years  thereafter  the  various  societies  were 
occupied  in  sedulously  building  up  again  the  membership  and  funds  so 
greatly  reduced,  little  moved  by  the  reproaches  of  the  more  ardent 
spirits  that  care  for  the  Friendly  Society  funds  was  blinding  them  to 
their  militant  duties. 

48.  In  1889,  the  Gas  Workers  obtained  an  eight-hours  day,  and  the 
successful  London  Dock  strike  of  the  same  year  was  followed  by  a great 
extension  of  Trade  Unionism  among  the  unskilled  labourers.* 

49.  In  1896  the  number  of  separate  Trade  Unions  was  at  its  maxi- 
mum, viz.,  1,309,  with  a membership  of  about  a million  and  a half. 
From  that  time  came  a steady  concentration,  by  amalgamation  and  ab- 
sorption of  the  smaller  Unions,  till,  in  1906,  in  1,161  Unions,  the 
membership  reached  the  total  of  over  two  millions — showing  an  increase 
of  nearly  40  per  cent,  since  1892.  “The  membership  of  many  Unions 
varies  with  trade  conditions,  with  its  activity  or  depression,  and  to  this 
cause  the  fluctuations  in  total  membership  are  mainly  due ; it  will  be 
seen  that  the  years  of  declining  employment,  1902-4,  witnessed  a falling- 
off  in  Trade  Union  membership,  as  had  been  the  case  a decade  earlier ; 
and  that  this  was' followed  by  a slight  recovery  in  1905,  when  emjdoy- 
ment  began  to  improve,  followed  by  a very  rapid  advance  in  1906.”  f 
It  appears  probable  that  something  like  one-fifth  of  the  total  adult  male 
population  is  now  organised  in  Trade  Unions. 

50.  Apart  from  the  broad  historical  fact  that,  since  1834,  the  working 
people  of  this  country  have  become  to  a large  extent  a disciplined 
industrial  army,  under  leaders  of  their  own  choosing  who  claim  to  have 
secured  rises  of  wages  and  improvements  of  conditions  of  many  kinds, 
there  are  certain  points  of  Trade  Union  policy  which  have  come  strongly 
before  us  in  evidence  as  bearing  on  the  problems  with  which  we  are 
concerned. 

* The  above,  it  need  hardly  be  said,  is  merely  condensed  from  Mr.  and  Mrs.  Webb’s 
History  of  Trade  Unionism. 

t Memorandum  prepared  at  the  Board  of  Trade  for  the  Commission  on  The  Growth 
of  Trade  Unions  with  particular  reference  to  the  Payment  of  Unemployed  Benefit.  Vol. 
IX.,  App.  xxi.,  C. 
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51.  (1)  Trade  Unions,  as  a whole,  insure  their  members  against  the 
accidents  and  incidents  of  life  by  devoting  a very  large  amount  of  their 
funds  to  what  is  usually  called  “ Friendly  Society  benefits.”  It  has  been 
calculated  that,  during  the  eleven  years  from  1892  to  1902,  the  100 
principal  Trade  Unions  spent  61  per  cent,  of  their  total  income  on  such 
benefits,  and  only  19  per  cent,  on  labour  disputes.  In  this  we  have  the 
explanation,  to  a great  extent,  of  the  well-known  fact  that  few  Trade 
Unionists  come  within  the  scope  of  the  Poor  Law  or  the  Distress 
Committee. 

52.  Unfortunately,  while  the  Friendly  Society  element  as  a whole 
enters  into  the  great  majority  of  Trade  Unions,  there  is  one  form  of  it 
which  is  not  by  any  means  general — that  which  provides  directly  for 
those  fiuctuations  which  have  hitherto  formed  a permanent  feature  of 
modern  industry. 

53.  It  has  always  been  a principal  aim  of  Trade  Unions  to  assist  their 
members  to  find  work.  One  of  the  common  rules  in  many  Unions  is 
that  any  member  knowing  of  a vacancy  must  give  notice  of  it  im- 
mediately to  the  branch  secretary,  or  be  fined.  But  many  of  the  most 
important  Unions  connected  with  engineering  and  shipbuilding,  such  as 
the  Amalgamated  Society  of  Engineers,  and  the  Boiler  Makers  and  Iron 
Shipbuilders’  Union,  make,  besides,  a feature  of  the  weekly  allowance 
to  members  out  of  work,  called  “ unemployed  benefit,” — usually  lOs.  for 
a limited  number  of  weeks — conceiving  it,  indeed,  part  of  their  policy  to 
prevent  the  unemployed  workman  from  being  tempted  to  break  away 
from  his  allegiance  to  the  standard  wage  principle.  They  give  also 
“ travelling  cards,”  facilities  or  allowances  for  travelling  in  search  of 
work ; and  in  certain  circumstances  pay  railway  or  steamer  fares  and 
expenses  of  removal.  Other  societies  make  travelling  allowances — 
usually  about  Is.  6d.  per  day — without  any  further  unemployed  benefit,* 
and  some  few  even  give  or  advance  sums  to  emigrate  members.  Sir 
Edward  Brabrook  says  that,  roughly,  one-sixth  of  the  benefits  provided 
by  Trade  Unions  are  out-of-work  benefits.! 

54.  Another  provision  of  Trade  Unionism  insures  against  the  unem- 
ployment due  to  age,  namely,  “ superannuation  benefit.”  The  Amal- 
gamated Society  of  Engineers,  for  instance,  which  shows  a continual 
increase  of  men  on  superannuation,  has  5,300  on  the  list  at  a pension  of 
from  7s.  to  lOs.  per  week,  the  average  being  about  9s.  But  where 
physical  unfitness  to  earn  a living  is  proved,  men  are  eligible  after 
certain  years  of  membership,  at  the  age  of  fifty-five,  and  there  are  large 
numbers  on  the  list  between  the  ages  of  fifty-five  and  sixty.  J 

55.  Superannuation  benefit  is  paid,  however,  by  a comparatively  small 
number  of  the  100  principal  Unions,  chiefly  those  in  the  engineering, 
shipbuilding,  building,  and  printing  trades  ; but  these  included,  in  1906, 
633,000  members,  or  about  one-half  of  the  total  membership  of  the  100 

* Travelling  benefit  was  originally  intended  for  men  travelling  in  search  of  work  ; it 
is  now  mainly  used  to  enable  men  to  reach  places  in  which  work  has  actually  been  found 
for  them.  Report  of  Messrs.  Jackson  and  Pringle,  p.  91. 

t Evidence,  Vol.  III.,  35147.  In  1906,  of  the  1,161  Unions  in  existence,  747  (with  a 
membership  of  1,456,977,  or  69  per  cent,  of  the  total  trade  union  membership)  paid  one 
or  more  forms  of  unemployed  benefit  in  the  course  of  that  year,  so  that  rather  more 
than  two-thirds  of  the  organised  workmen  were  in  Unions  which  gave  some  kind  of  help 
to  their  unemployed  members.  In  1904 — a year  of  bad  trade — the  amount  thus  spent 
reached  its  maximum  of  £652,471  ; in  1906,  it  was  £421,292.  Memorandum  on  The 
Growth  of  Trade  Uiiions^  referred  to  above,  Vol.  IX.,  App.  xxi.,  C. 

1 Mr.  George  N.  Barnes,  M.P.,  Evidence,  Vol.  VIII.,  82814-22,  82906,  83088. 


PART  VI.— Chapter  1. 


TRADE  UNIONISM.  401 

principal  Unions,  and  £306,089  was  paid  under  this  head.  Few  of  the 
miners’,  and  none  of  the  weavers’  and  labourers’  Unions  pay  this  form 
of  benefit ; but  in  the  case  of  the  miners  it  is  given  by  the  Miners’  Per- 
manent Relief  Societies.  The  weekly  amounts  range  from  2s.  to  12s., 
the  majority  ranging  from  5s.  to  10s.  In  some  cases  the  benefit  is  given 
only  when  incapacity  (more  or  less  complete)  accompanies  old  age.* 

56.  There  is,  then,  some  ground  for  the  contention  that  the  Trade 
Unions  are  the  most  extensive  and  effective  agencies  at  present  dealing 
with  the  problem  of  unemployment.  In  many  respects  they  can  ad- 
minister unemployed  benefit  as  no  other  body  can  ; not  only  because,  in 
a Union,  every  man’s  circumstances  are  likely  to  be  known  to  the  local 
oflficials  and  to  the  rest  of  the  members,  but  because  the  Union,  as  the 
owner  of  one  fund  which  may  be  drawn  on  for  many  purposes,  has  every 
inducement  to  get  the  unemployed  member  off  the  “ vacant  book  ” by 
finding  him  a situation,  and  to  see  that  he  takes  it  when  offered.  Thus 
some  IJnions  give  a bonus  on  situations  found,  and  fine  unemployed 
members  if  they  do  not  accept  them  when  found.  The  Amalgamated 
Society  of  Engineers,  again,  has  the  following  rule  : “ Any  member  under 
fifty  years  of  age  who  is  on  donation  (unemployment)  benefit,  refusing 
to  remove  to  other  places,  shall  be  suspended  from  donation,  when  the 
branch  shall  at  once  investigate  the  case  and  decide  upon  his  claim  to 
donation,  and  what  other  penalty,  if  any,  should  be  imposed.”  And 
where  the  Union  is  very  large  and  well  organised,  it  is  a common  thing 
for  employers  to  apply  to  the  local  branch  for  the  men  they  want.  In 
the  Unions  belonging  to  the  printing,  bookbinding,  and  kindred  trades 
also,  the  finding  of  employment  as  well  as  the  giving  of  relief  while  out 
of  work  is  prominent. 

67.  In  the  building  trades,  however,  which  are  largely  seasonal, 
unemployed  benefit  is  far  less  common,  although  it  is  a feature  of  the 
largest  of  these  Unions,  the  Amalgamated  Society  of  Carpenters  and 
Joiners.!  The  textile  industries  do  not  make  such  provision  to  any 
great  extent.  In  coal-mining,  again,  unemployed  benefit  is  quite  ex- 
ceptional, dull  trade  being  usually  met  by  reducing  the  number  of 
working  hours  per  week. 

58.  Two  points  emerge  here.  One  is  that  the  giving  of  unemployed 
benefit  in  any  form  is  confined  to  the  Unions  of  skilled  workers.  For 
the  unskilled,  it  is  broadly  asserted  that  the  provision  of  such  benefit  is 
impossible  on  account  of  the  cost,  the  ordinary  estimate  being  that  the 
extra  weekly  contVibution  necessary  for  this  purpose  is  no  less  than 
ninepence  a week.]; 

The  other  is  that  of  the  skilled  Unions,  only  comparatively  few — 
chiefly  in  the  engineering,  shipbuilding,  building,  and  printing  trades — 
make  provision  of  superannuation  benefit. 

* Memorandum  on  The  Growth  of  Trade  Unions, Nol.  IX.,  App.  xxi.,  C. 

t The  Union  of  House  and  Ship  Painters  and  Decorators,  with  a membership  of 
16,056  at  the  end  of  1904,  paid  £22,039  for  unemployed,  travelling,  and  emigration 
benefits  in  that  year,  and  over  £25,000  in  the  winter  of  1905-6.  (Report  of  Messrs. 
Jackson  and  Pringle,  Appendix  W.,  p.  417.) 

X Evidence,  Vol.  III.,  35147.  On  the  other  hand,  at  least  one  Union,  the  British 
Amalgamation  of  Labour  (Manchester),  an  association  of  unskilled,  chiefly  dock  labour, 
has  different  sections,  enabling  the  more  careful  members  to  insure  against  unemploy- 
ment. It  has  been  suggested  among  the  bricklayers  that  a scheme  could  be  devised  by 
which  a short  period  of  unemployed  pay,  e.g.,  for  six  weeks,  between  November  1st  and 
March  31st,  could  be  arranged  without  any  undue  increase  of  contributions.  (Report  of 
Messrs.  Jackson  and  Pringle,  p.  97.) 
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59.  But  it  is  significant  of  later  developments  that  the  rate  of  increase 
since  1892  has  been  greatest  in  the  case  of  Unions  which  give  some  kind 
of  unemployed  benefit,  and  that  the  number  in  receipt  of  superannuation 
relief  at  the  end  of  1906  was  nearly  treble  the  number  in  1892,  and 
almost  exactly  double  the  number  in  1896.* 

60.  (2)  One  of  the  points  on  which  Trade  Union  theory  lays  most 
stress  is  the  prohibition  of  its  members  from  accepting  less  than  the 
standard  wage.  It  is  not  oiir  place  to  do  more  than  state  the  fact  that 
the  Trade  Union  body  considers  that  its  cardinal  principle — protection 
of  the  Standard  of  Life  once  attained — can  be  secured  only  by  the 
prevention  of  any  member  from  “ cutting  ” under  his  fellows.  The 
counterpart,  of  course,  is  that,  so  long  as  there  is  any  choice,  no 
employer  will  engage  workers  who,  either  as  regards  age  or  capacity, 
are  below  the  standard  of  work  on  which  the  standard  wage  is  pre- 
sumably based.! 

61.  (3)  Trade  Unionism  has  declared  bluntly  and  unmistakably  for 
the  solidarity  of  the  working  classes  as  against  the  employing  classes. 
The  “patriarchal  relation”  between  employer  and  employed,  which 
prevailed  very  extensively  till  at  least  the  third  quarter  of  last  century, 
is  neither  desired  nor  thought  desirable.  The  workman  has,  practically, 
chosen  the  “ cash  nexus  ” as  the  only  tie  between  him  and  his  employer. 
This  is  seen,  perhaps,  most  clearly  in  the  official  attitude  towards 
“ labour  co-partnership.”  Even  the  fact  that,  under  such  a system,  the 
men  are  partly  their  own  employers,  only  emphasises  the  contention 
that  it  separates  them  from  their  fellow  workmen  and  gives  them  an 
interest  outside  that  of  their  own  class.  | 

62.  (4)  Trade  Unions  generally  have  set  themselves  against  piecework 
and  overtime. 

63.  As  regards  piecework,  the  opposition  to  it  has  perhaps  been  too 
summarily  condemned  outside  Trade  Union  circles  as  merely  a device 
to  prevent  the  more  efficient  workman  from  casting  an  unfavourable 
reflection  on  the  less  efficient.  Against  this  should  be  set  the  striking 
statement  of  a great  employer  relative  to  the  “ black  squad  ” — the  men 
who  build  together  all  the  iron  frame  of  the  ship  : — “ The  workmen  have 
a feeling  that  it  is  sometimes  used  to  drive  men  to  work  harder  than  is 
good  for  them.  This  is  a very  great  feeling  amongst  Trade  Union  leaders, 
and  very  likely  they  are  right  about  it.  There  is  always  the  danger  of 
the  man  working  harder  than  he  can  do  permanently  and  so  pulling 
himself  to  pieces  in  a few  years.  The  fact  that  the  Trade  Unions  com- 
plain of  it  has  come  under  my  notice  a good  deal.  They  have  taught  it 

* Board  of  Trade  Memorandum  on  The  Growth  of  Trade  Unions^  Vol.  IX.,  App.  xxi.,  C. 

t Note,  however,  that  Trade  Unions  in  which  operatives  are  paid  by  time  do  generally 
make  special  allowance  for  old  men,  and  permit  them  to  work  at  lower  rates.  (Evidence, 
Yol.  1 , 9097.)  “In  the  Amalgamated  Society  of  Engineers  we  do  not  require  a man  to 
shift  from  one  town  to  another  after  he  is  fifty  years  of  age,  and,  putting  it  generally, 
we  do  not  require  him  to  get  the  standard  rate  of  wages — according  to  the  discretion 
of  the  committees  who  may  deal  with  the  matter — after  about  fifty-five  years  of  age.” 
But  the  percentage  of  men  who  take  advantage  of  this  is  very  small.  “ In  fact, 
although  we  allow  men  to  work  under  the  rate  at  fifty-five  years  of  age,  it  is  rather  the 
case  that  the  men  at  fifty-five,  or  even  sixty,  do  not  avail  themselves  of  the  opportunity. 
So  strong  is  the  sense  of  discipline  in  the  Trade  Unions  and  their  sense  of  loyalty  to 
their  fellows,  that  in  most  cases  a man  would  rather  give  up  work  altogether  than  accept 
work  at  the  lower  mte.  So  that,  instead  of  Trade  Unions  standing  in  the  way  of  the  men 
accepting  lower  rates,  the  opposite  is  the  fact,  and  the  Trade  Unions  rather  encourage 
it.”— (Mr.  U.  N.  Barnes,  M.P.,  Evidence,  Yol.  YIII.,  82805,  82812.) 

J Vide  passim  Evidence  of  Mr.  G.  N.  Barnes,  M.P.,  Yol.  YIII.,  82764. 
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to  me.  I should  not  have  thought  of  it  for  myself.  They  put  great 
stress  upon  it ; and  I think  they  probably  know  more  about  it  than 
I do,  and  probably  they  are  right.”* 

64.  As  regards  overtime,  the  Trade  Union  argument  is  not  only  the 
questionable  one  that  it  tends  to  spread  employment  over  a smaller 
number  of  men,  but  that  the  individual  worker  requires — as  in  the  case 
of  piecework — to  be  protected  against  his  own  anxiety  to  earn  extra 
wages  at  the  cost  of  health  f as  well  as  against  the  natural  anxiety  of 
employers  to  keep  their  plant  working  as  long  as  possible.  The 
example  of  Lancashire,  again,  is  given,  where,  by  resisting  overtime,  the 
cotton  operatives  “ steady  the  demand  and  resist  the  seasonalising  of 
trade,”  whereas,  in  the  woolcombing  trade,  after  each  of  the  five  wool 
sales,  the  machinery  of  the  East  Riding  is  set  agoing  night  and  day,  the 
wool  is  soon  used  up,  and  employment  becomes  irregular.! 

(6)  Industrial  Combinations. 

65.  The  restrictions  and  obligations  put  upon  employers  by  Trade 
Unions  and  by  industrial  legislation,  and  their  increasing  risks,  due,  partly 
to  the  continual  struggle  among  themselves  to  take  and  hold  markets 
by  reducing  prices,  partly  to  the  rapid  superannuation  and  scrapping  of 
machinery  owing  to  invention,  have  tended  naturally  during  the  past 
century  to  throw  employment  more  into  the  hands  of  firms  and  cor- 
porations having  the  command  of  large  capital,  and  to  handicap  the 
smaller  man.  Hence  one  characteristic  phenomenon  of  the  present  day 
is  the  enlargement  of  the  “ unit  of  employment  ” — the  organisation 
under  a single  employing  control. 

66.  From  the  point  of  view  of  wealth  production,  there  is  nothing 
against  such  combinations.  They  make  possible  the  economies  of  pro- 
duction on  a very  large  scale — economies  in  manufacture,  in  buying,  in 
selling,  in  office  work,  in  warehousing,  freighting,  financing,  and  in  the 
utilisation  of  bye-products  ; they  save  the  waste  involved  in  keeping  up, 
pushing,  and  advertising  separate  and  rival  businesses;  they  secure  the 

* Sir  Benjamin  C.  Browne,  Evidence,  Vol.  YIII.,  86422-86424. 

t “ There  is  small  doubt  but  that  a tendency  to  break  down,  leading  in  some  cases  to 
recourse  to  poor  relief,  is  caused  by  excessive  overtime,  especially  in  those  occupations 
where  it  is  accompanied  by  intensity  of  strain.” — (Report  of  Mr.  Steel-Maitland  and 
Miss  Squire,  p.  21.) 

X If  may  be  noted  that  employers,  as  a rule,  are  quite  emphatic  as  regards  systematic 
overtime.  In  answer,  to  a question  in  our  schedules  to  employers  (vide  p.  71),  the 
expression  was  almost  unanimous  that  systematic  overtime  is  bad,  should  be  discouraged, 
and  is  actually  discouraged.  Overtime  costs  more — even  night  shifts  often  cost  one- 
third  more  in  wages — and  it  is  not  economically  profitable  that  the  workers  should 
prolong  their  exertions  beyond  the  normal  day.  To  this  extent  the  Trade  Union  con- 
tention seems  justified.  ’But  occasional  overtime,  it  is  urged,  is  not  only  inevitable, 
but  in  the  interests  of  all  classes,  both  because,  if  it  were  absolutely  prohibited,  some 
work  now  considered  necessary  could  not  be  accepted  at  all,  and  because  permanent 
staffs  could  not  be  kept  to  overtake  work  that  only  requires,  perhaps,  a week  or  two  of 
overtime  without  reduction  of  the  employment  as  a whole.  Besides,  as  we  are  reminded, 
“ it  is  necessary  for  a certain  number  of  men  to  work  overtime  to  prevent  other  men 
from  being  kept  idle  and  waiting.”  But  of  course,  the  majority  add  that  the  ground  on 
which  Trade  Unions  generally  oppose  overtime,  namely  that  its  prohibition  would  spread 
the  limited  work  over  a wider  field,  is  quite  indefensible.  On  the  contrary,  its  pro- 
hibition would  lead  to  the  giving  up  of  many  jobs  which  must  be  done  at  high  pressure 
or  not  at  all.  And  one  witness  adds  the  valuable  reminder  that  “ when  trade  is  very 
bad,  the  only  people  who  order  goods  are  the  people  who  want  them  very  badly  indeed,” 
as  when  a ship  is  lost  or  a property  burned.  (Sir  Benjamin  G.  Browne,  Vol.  VIII., 
86394.) 
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stimulus  of  competition  within  the  various  similar  branches  ; and  they 
can  specialise  in  plant,  processes,  and  labour  to  the  utmost  limit.  They 
practically  involve  the  elimination  of  the  unnecessary  person,  the  un- 
necessary process,  and  the  unnecessary  thing  in  the  production  and 
distribution  of  goods. 

67.  On  the  other  hand  such  large  combinations  tend  very  seriously  to 
become  monopolies,  and  monopolies  have  at  least  three  dangerous  powers 
— over  price,  over  improvements,  and  over  labour  : that  is,  power  to 
maintain  and  inflate  prices,  to  do  without  the  improvements  which  com- 
petitive enterprise  would  ensure,  and  to  keep  down  wages  by  eliminating 
the  many  competitors  to  buy  the  services  of  labour. 

68.  Perhaps  all  that  need  be  said  here  is  that  the  evils  which  have 
attended  the  formation  and  working  of  Trusts  in  America  do  not  seem 
to  have  emerged  to  any  dangerous  extent  in  this  country.  Under  Free 
Trade,  “ combines  ” are  an  entirely  natural  development  of  the  com- 
petitive system,  and  none  of  our  witnesses  has  connected  them  with 
unemployment  otherwise  than  as  their  economies  tend  to  displace  labour. 

69.  We  owe  it  to  Sir  Benjamin  C.  Browne,  however,  to  remind  us  that 
attention  is  perhaps  too  much  attracted  by  the  very  large  combinations. 
“I  do  not  think  people  realise  how  much  more  important  the  small  em- 
ployer is  than  the  large  employer.  You  find  far  more  workmen  employed 
by  small  employers  than  are  employed  by  the  large  ones.  If  you  define 
the  large  and  small  employers  as  men  who  can  or  who  cannot  pay  heavy 
compensation  claims  without  feeling  them,  I think  you  might  say  that 
more  than  two-thirds  of  the  working  class  work  for  small  employers.”* 

(7)  The  Co-operative  Movement. 

70.  In  1844  a few  poor  flannel  weavers  out  of  employment  in  Rochdale 
established  the  first  Co-operative  Store  under  the  name  of  the  Society 
of  Equitable  Pioneers,  with  a capital  of  £28.  Their  success  was  soon 
followed  up  in  other  places,  and  in  1852  the  Pioneers  attempted  to  form 
a wholesale  department,  which  might  supply  the  stores  in  Lancashire 
and  Yorkshire,  but  failed.  In  1863,  however,  their  chairman,  Abraham 
Greenwood,  formed  a wholesale  agency  by  the  union  of  various  co- 
operative societies,  which,  in  the  following  year  became  the  North  of 
England  Co-operative  Wholesale  Industrial  and  Provident  Society, 
Limited.  (In  1873  the  name  was  changed  to  that  of  the  Co-operative 
Wholesale  Society.)  Both  in  the  retail  stores  and  in  the  wholesale,  the 
features  were  present  from  the  beginning  of  charging  the  ordinary 
market  prices,  dividing  profits  according  to  purchase,  and  giving  no 
credit. 

71.  In  1868  the  Scottish  Wholesale  Co-operative  Society  was  founded 
on  similar  lines,  the  only  difference  of  any  importance  being  that  the 
Scottish  Society  has  given  employes  a bonus  since  1870  (8d.  per  £ on 
wages,  half  being  retained  at  credit  in  the  Bonus  Loan  Fund)  and  has 
admitted  them  to  membership,  allowing  them  to  take  up  shares  to  the 
amount  of  £50  each,  while  the  English  Society,  since  1876,  has  given  no 
bonus,  and  admits  co-operative  stores  only  as  members. 

72.  The  bulk  of  the  general  trade  of  these  wholesale  societies  is  in 
goods  bought  by  their  buyers  at  home  and  abroad — the  principle  adopted 
being,  where  possible,  to  go  direct  to  the  source  of  production.  But 
both  societies  have  for  some  time  been  manufacturers  as  well  as  distri- 


* Evidence,  Vol.  VIII.,  86248,  86421. 
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butors.  The  factories  of  the  English  society  are  grouped  for  the  most 
part  round  Manchester,  Newcastle,  and  London,  but  boots  are  made  at 
Leicester,  clothing  at  Leeds,  and  cocoa  at  Luton,  etc.  The  society  has 
also  creameries  in  Ireland,  a bacon  factory  in  Denmark,  as  well  as  one 
in  Ireland,  and  a tallow  and  oil  factory  in  Sydney.  The  Scottish  Society 
began  manufacturing  in  1881,  with  the  making  of  shirts  ; soon  added 
tailoring,  upholstering  and  cabinet-making  : then  went  on  to  the  making 
of  boots,  hosiery,  printing,  clothing,  confectionery,  tobacco,  etc.  Most 
of  this  manufacturing  is  now  concentrated  in  Shieldhall,  near  Glasgow, 
but  the  society  owns,  besides,  three  great  flour  mills,  tweed  mills,  soap 
works,  creameries,  an  aerated  water  factory,  etc.  The  two  societies  to- 
gether own  a tea  estate  in  Ceylon. 

73.  The  great  part  which  this  “ state  within  a state  ” plays  in  modern 
life  may  be  suggested  by  a few  figures. 

74.  At  the  end  of  1905,  the  total  annual  sales  of  the  Co-operative 
Societies  in  the  United  Kingdom  were  close  on  £95,000,000,  and  their 
net  profits,  including  interest,  £11,681,000.  The  number  of  members 
was  2,259,479.  The  capital,  share  and  loan,  amounted  to  £88,000,000, 
and  the  reserve  funds  to  £2,561,000.  The  sum  devoted  to  education 
amounted  to  over  £80,000.* 

75.  The  accounts  of  the  (English)  Co-operative  Wholesale  Society, 
Ltd.,  at  the  end  of  1906,  showed  that  I,I3I  societies,  representing  a 
membership  of  1,703,564,  held  shares  ; that  the  share  capital  (paid  up) 
was  £1,388,338 ; that  the  sales  for  the  year  were  £22,510,035,  and  the 
net  profits,  £410,680.  The  number  of  employ6s  in  October,  1907,  was  : — 
in  the  distributive  departments,  6,691 ; in  the  productive  works,  etc., 
10,291  ; a total  of  16,982. 

76.  The  accounts  of  the  Scottish  Co-operative  Wholesale  Society,  Ltd., 
for  the  year  ending  1906,  showed  that  365,907  shares  were  subscribed 
by  societies  and  12,863  by  employes ; that  the  share  capital  (paid  up) 
was  £375,198 ; that  the  deposits,  including  reserve  and  insurance  funds, 
were  £2,575,422,  the  net  sales  £7,140,000,  and  the  net  profit  £280,434. 
The  number  of  employes  in  June,  1907,  was — in  distributive  departments, 
1,595  ; in  productive,  5,514  ; in  all,  7,109.  About  a fourth  of  the  popu- 
lation of  Scotland  is  connected  with  the  stores.! 

77.  The  strength  of  the  co-operative  movement  is  that  it  starts,  one 
may  say,  at  the  other  end  from  ordinary  competitive  industry.  Ordin- 
ary employers  buijd  mills,  work  up  to  the  full  limit  of  their  capacity, 
and  throw  their  goods  on  the  market  for  sale,  speculating  on  a demand 
which  will  take  oft'  the  goods  at  a paying  price.  The  co-operators,  on 
the  contrary,  first  build  up  a known  and  calculable  demand  from  the 
Stores,  and  then,  as  it  were,  instruct  the  Wholesale  Societies  to  meet 
it — thus  avoiding,  to  a very  large  extent,  miscalculation  and  dislocation. 
As  is  obvious  from  the  figures,  the  goods  which  the  Wholesale  Societies 
manufacture  constitute  only  a small  portion  of  their  business ; the  great 
majority  of  the  goods  supplied  to  the  Stores  they  purchase  from  private 
firms.  (In  the  Scottish  Society  the  proportion  is  about  £2,000,000  to 
£7,000,000.)  Thus  the  element  of  speculation — which  is  universal  in 


* The  returns  for  1907,  as  given  at  the  Twenty-first  Co-operative  Festival  in  August, 
1908,  are  as  follows  : Sales,  £105,717,000  ; profits,  £12,000,000  ; number  of  members  (in 
1,582  societies),  2,434,000  ; share  capital,  £32,000,000  ; loan  capital,  nearly  £10,000,000. 
Close  on  £100,000  was  spent  on  education  and  £57,000  on  charities, 
t ^ee  passim  evidence  of  Mr.  William  Maxwell,  Vol.  VI.,  57764  et  seq. 
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private  manufacturing — scarcel^^  enters  into  the  manufacturing  depart- 
ments of  the  co-operators,  and  the  equilibrium  between  their  demand 
and  their  supply  is  easily  kept.  Hence  the  claim  that,  in  both  the  Societies 
“ a strong  effort  is  made  to  avoid  seasonal  pressure,  and  to  give  contin- 
uous employment  to  the  workers — a matter  of  no  difficulty  in  a rapidly 
growing  organisation,  with  an  extensive  and  certain  market  for  its 

78.  Without  entering  on  controversial  matter,  it  may  be  said  that  the 
chief  success  of  co-operation  has  been  among  the  artisan  class — not  to 
any  considerable  extent  either  among  the  poorest  classes  or  the  better 
off;  and  that,  in  towns  where  the  co-operative  stores  have  taken  a firm 
hold,  the  retail  trade  tends  more  and  more  to  be  divided  between  them 
and  the  owners  of  “ multiple  shops.”  f 

78a.  But  another  form  of  co-operation  under  the  title  of  co-partner- 
ship should  also  be  noted.  It  has  been  established  on  a large  scale  in 
connection  with  the  South  Metropolitan  Gas  Company,  and  has  brought 
a large  number  of  the  workers  into  the  position  of  owners  of  the  stock 
of  the  company,  and  has  conferred  upon  them  many  advantages  at  the 
same  time.  Mr.  Vivian  has  shown  to  how  great  a variety  of  busi- 
nesses the  system  is  now  applied.! 

(8)  Municipal  Industries. 

79.  A notable  feature  of  the  last  twenty  or  thirty  years  has  been  the 
rise  and  vast  extension  of  what  is  generally  called  municipal  industry — 
the  provision  and  working  of  great  public  services  or  “ reproductive 
undertakings,”  generally  more  or  less  of  the  nature  of  monopolies,  the 
most  prominent  being  gas,  water,  electric  lighting,  tramways.  In  these 
cases  the  force  of  circumstances  has  generally  led  to  great  extensions 
over  what  was  probably  contemplated  at  first ; on  the  one  hand,  driving 
these  services  outside  the  local  area  undertaking  them,  and,  on  the 
other,  leading  to  the  sale  or  hire — sometimes  manufacture — of  acces- 
sories such  as  fittings  in  electric  supply,  grates,  stoves,  ranges,  and  par- 
ticularly residual  products  in  the  case  of  gas. 

80.  The  extent  of  these  undertakings  may  be  surmised  from  the  fact 
that,  in  1900,  173  municipal  Boroughs  in  England  and  Wales  and  53  in 
Scotland  supplied  water : that  in  March,  1899,  222  Local  Authorities 
were  authorised  to  provide  gas,  and  300,  roughly,  authorised  to  provide 
electric  lighting,  of  which  latter  99  plants  were  in  work  in  1900.  Seven- 
teen Corporations  were  working  their  own  tramways  in  1900. 

* “ Managers  of  a boot-making,  a cabinet-making,  and  a weaving  concern  (co-operative) 
informed  us  that,  during  the  many  years’  existence  of  their  establishments,  they  had 
never  turned  off  a hand  because  of  slackness.  . . . They  consider  that  the  tone  of  em- 
ployes improves  greatly  when  they  have  been  for  some  time  in  co-operative  concerns. 
This  is  largely  due  to  the  steadiness  of  the  employment.  What  enables  them  to  give 
constant  employment  is  the  steadiness  of  the  demand  from  the  co-operative  stores.” 
(Report,  Messrs.  Jackson  and  Pringle,  pp.  31-2.) 

t It  is  sometimes  forgotten  that  J.  S.  Mill,  who  not  only  recorded  with  delight  the 
rise  and  progress  of  the  Rochdale  Pioneers  and  other  co-operative  associations,  but  lived 
long  enough  to  quote  the  Pioneers’  balance  sheet  of  1864,  said  : “ The  form  of  associa- 
tion which,  if  mankind  continue  to  improve,  must  be  expected  in  the  end  to  predomin- 
ate is  not  that  which  can  exist  between  a capitalist  as  chief  and  workpeople  without  a 
voice  in  the  management,  but  the  association  of  the  labourers  themselves  on  terms  of 
equality,  collectively  owning  the  capital  with  which  they  carry  on  their  operations,  and 
working  under  managers  elected  and  removable  by  themselves.” — Pr’mciples,  Book  IV., 
Chap.  VII.,  par,  6. 

X Livesey,  83136,83161,  83144.  Vivian,  Vol.  XL,  and  Special  Committee  on  Unskilled 
Labour  : Charity  Organisation  Society.  Evidence  of  Mr.  Horn,  p.  238. 
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81.  Outside  of  these  staples,  many  Local  Authorities  construct,  own, 
hire,  or  manage  telephones,  markets,  slaughter-houses,  cemeteries  and 
crematoria,  recreation  grounds,  quays,  docks,  harbours,  piers  (including 
concert  rooms,  lavatories,  refreshment  rooms,  etc.),  baths  and  wash- 
houses, ferries,  golf-links,  houses,  warehouses,  shops,  building  ground, 
allotments,  milkshops,  refrigerators  and  cold  storage,  supply  of  paving 
stones,  etc.,  and  there  exists  a strong  tendency  to  extend  their  opera- 
tions to  more  questionable  undertakings,  such  as  banking,  insurance, 
pawnbroking,  mining,  etc. 

82.  In  1902,  of  317  municipal  Corporations  in  England  and  Wales,  no 
less  than  299  were  carrying  on  “ reproductive  undertakings  ” of  some 
kinder  another;  and,  of  the  local  debt  of  England  and  Wales,  which 
stood  at  over  £370,000,000  in  March,  1903,  over  one  half  was  computed 
to  be  capital  invested  in  undertakings  producing  profit. 

83.  To  take  a concrete  instance  : in  Glasgow,  with  a population  of 
800,000,  the  numbers  in  the  permanent  service  of  the  Corporation 
(excluding  members  of  the  police  force)  in  May,  1908,  were  14,651.  Of 
these,  4,766  were  in  the  tramways  department ; 2,776  in  gas ; 739  in 
electricity ; 644  in  water  ; 131  in  markets ; 1,561  on  the  cleansing  estab- 
lishment ; 827  on  the  lighting  ; 836  on  sanitary  and  public  health  work,.; 
510  on  statute  labour  (roads,  sewers,  etc.) ; 276  engaged  in  the  parks; 
220  on  libraries  ; 195  on  baths  and  washhouses ; 157  on  sewage  purifi- 
cation ; 175  on  the  fire  establishment  ; 165  on  improvements  generally ; 
and  125  on  the  police  establishment  (outside  of  the  police  force).  So 
far  as  the  servants  of  the  Corporation  are  concerned,  a “ living-wage  ” 
of  21s.  a week  is  given  for  able-bodied  men,  and  in  all  contracts  given 
out  there  is  a clause  directing  that  no  men  shall  be  paid  less  than  the 
standard  rate  of  wages  applicable  to  the  district  and  paid  to  the  par- 
ticular trade  affected. 

84.  The  result  of  such  municipal  activity  is  that,  in  some  large  centres, 
an  appreciable  proportion  of  the  working-classes — and  a still  larger 
proportion  of  the  electors — is  in  the  pay  of  employers  who  are  influenced 
not  so  much  by  the  ordinary  economic  object  of  making  a profit  by  the 
rendering  of  a service,  as  by  the  purely  social  one  of  rendering  the 
service — with  the  curious  issue  that,  where  a municipality  goes  beyond 
its  own  area  and  makes  a loss,  its  own  ratepayers  pay  something  for 
the  benefit  of  the  people  outside.  Local  bodies,  backed  by  rates,  enter 
the  loan  market  for  enormous  sums  of  capital,  and — often  with  compul- 
sory powers  of  purchase — compete  for  custom  with  private  employers. 
They  influence  the  labour  market  as  “ model  employers  ” by  offering  as 
a rule  higher  wages,  shorter  hours,  and  better  conditions  than  are  given 
by  outsiders.  One  notable  feature  is  that,  as  a rule,  they  discourage 
casual  labour,  and  employ  permanent  staffs,  for  whose  continuous 
employment  it  is  in  their  power  to  provide  by  postponing  or  antici- 
pating work.* 

* On  the  other  hand,  it  must  be  noted  that,  in  times  of  depression,  several  munici- 
palities, in  the  carrying  out  of  large  undertakings  beyond  the  powers  of  their  permanent 
staffs,  have  made  a virtue  of  employing  local  unskilled  men.  This,  of  course,  is  a direct 
discouragement  of  the  gangs  of  skilled  labour  which  contractors  employ  more  or  less 
continuously  and  move  from  place  to  place  as  the  work  calls.  It  seems  sound  economic 
doctrine  that  the  best  service  a municipality  could  do,  in  times  of  exceptional  distress 
and  consequently  of  contracted  demand  for  labour  on  the  part  of  private  employers,  is 
to  undertake  works  of  recognised  public  utility,  and  provide  the  labour  necessary  either 
by  increasing  their  own  staff  of  skilled  workmen,  or  by  giving  the  work  out  to  contrac- 
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(9)  Friendly  Societies. 

85.  It  would  be  outside  our  province  to  give  any  detailed  account  of 
the  rise  and  present  condition  of  the  various  thrift  societies,  which 
provide  relief  during  sickness  or  other  infirmity,  bodily  or  mental,  in 
old  age,  widowhood,  and  orphanage,  insure  against  death  and  funeral 
expenses,  loss  of  tools  by  fire,  etc. 

86.  The  great  place  they  fill  in  modern  society  is  suggested  by  their 
membership — which  in  1904  was  no  less  than  14,000,000 — and  by  the 
fact  that  the  funds  in  their  hands  increased,  in  the  five  years,  1899  to 
1904,  from  £340,000,000  to  £402,000,000  * 

87.  What  is  important  for  our  purposes  is  to  note  that  the  Friendly 
Societies  do  not  compete  with  the  Trade  Unions  to  insure  against 
unemployment.  Exceptionally,  indeed,  the  Manchester  Unity  of  Odd- 
fellows— the  largest,  richest,  and  best  organised — has,  in  many  of  its 
lodges,  a voluntary  or  compulsory  out-of-work  fund,  and  the  central 
funds  liable  for  relief  to  those  obliged  to  travel  in  search  of  employment. 
The  Hearts  of  Oak,  again,  have  power  to  remit,  under  due  conditions, 
one  quarter’s  subscription  to  a member  during  a time  of  unemployment. 
The  Foresters  grant  a “travelling  licence”  for  six  weeks.  The  accounts 
of  the  Ancient  Shepherds  and  some  other  societies  show  considerable 
sums  paid  for  out-of-work  benefits,  distress  grants,  exemptions  from 
contributions,  and  travelling  relief. 

88.  But  as  regards  Friendly  Societies  generally,  it  may  be  said  that  they 
make  little  or  no  attempt  to  provide  unemployed  benefit.  “ The  only 
out-of-work  benefit  provided  by  Friendly  Societies  is  the  payment  of 
the  member’s  contribution,  so  as  to  keep  him  entitled  to  benefit  if  he 
should  fall  sick  when  out  of  work.”  f 

(10)  Factory  Legislation. 

89.  The  Poor  Law  Amendment  Act  of  1834  came  into  operation  just  a 
year  after  the  first  great  Factory  Act.  Two  Acts,  indeed,  had  preceded. 
In  1802  the  Health  and  Morals  of  Apprentices  Act  was  passed,  for  the 
protection  of  parish  apprentices — who  were  in  great  demand  at  a time 
when  mills  were  erected  wherever  there  was  water  power  to  drive  them 
— limiting,  inter  alia,  their  hours  to  twelve.  This,  however,  was  rather 
a Poor  Law  measure  than  a Factory  Act:  the  State,  of  course,  having 
the  right  to  impose  such  safeguards  as  it  thought  fit  on  the  employ- 
ment of  the  children  whom  it  practically  adopted.  But,  as  Sir  Robert 
Peel  explained  in  1815,  parish  apprentices  ceased  to  be  important  per- 
sons in  the  new  industry  when  the  introduction  of  the  steam-engine 
enabled  the  workplaces  to  be  built  wherever  the  labour  was  abundant. 
In  1819,  owing  largely  to  the  activity  and  the  example  of  Robert  Owen 
— whose  proposals,  however,  went  much  further,  and  would,  if  accepted, 
have  anticipated  a great  deal  of  later  legislation — the  hours  of  children 
between  the  ages  of  nine  and  sixteen  employed  in  cotton  mills  were 

tors  without  any  obligation  of  employing  the  “ unemployed.”  At  such  times  it  is  at 
least  quite  as  necessary  to  prevent  regular  labourers  sinking  into  casual  employment  as 
to  give  unsuitable  employment  to  those  who  are  already  to  a large  extent  casual.  Far 
from  this,  however,  our  Special  Investigators  report  that  they  have  found  few  muni- 
cipal authorities  interested  in  making  their  work  regular  ; few  municipal  officials  who 
thought  it  possible  to  do  so  ; and  some  who  held  that  the  attempt  would  be  disastrous. 
(Messrs.  Jackson  and  Pringle,  p.  30.) 

* Sir  Edward  Brabrook,  Evidence,  Yol.  III.,  35158-9,  35282. 

t Ibi(L,  35147  (14). 
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limited  to  twelve  per  day,  exclusive  of  meal  times,  and  the  employment 
of  children  under  nine  was  prohibited.  But  this  Act  was  confined  to 
the  cotton  mills,  and,  outside  of  these  (except  in  the  case  of  parish 
apprentices)  there  was  no  restriction  whatever  on  the  labour  of  children. 
In  wool  and  silk  mills  they  were  known  to  be  usually  working  thirteen 
and,  sometimes,  fourteen  hours,  and  hardly  a soul  had  called  out  against 
the  cruelties  thus  inflicted.*  Happily  the  extension  of  manufacturing 
drew  attention  to  its  possible  abuses : Richard  Oastler’s  letters  in  1830 
on  “ Slavery  in  Yorkshire”  started  the  popular  agitation  of  the  short- 
time  committees — those  “ strange  combinations  of  Socialists,  Chartists 
and  ultra-Tories”:  and  the  reports  presented  to  Parliament  between 
1831  and  1833  hurried  on  the  passing  of  the  first  general  Factory  Act 
in  the  latter  year.  This  act  applied  to  cotton,  woollen,  worsted,  hemp, 
flax,  tow,  linen  and  silk  mills — lace-making  and  some  subsidiary  indus- 
tries being  expressly  exempted.  In  spite  of  the  strenuous  opposition 
raised  by  manufacturers  and  economists  alike — and  one  finds  it  difficult 
to  understand  nowadays  how  the  argument  could  be  met  that  ten  hours 
were  the  limit  of  the  labour  of  the  adult  male  convict — young  people 
between  thirteen  and  eighteen  were  limited  to  twelve  hours’  work  per 
day,  or  sixty-nine  per  week  ; children  from  nine  to  thirteen  were  limited 
to  forty-eight  hours  per  week,  not  exceeding  nine  hours  per  day  ; chil- 
dren under  nine  were  prohibited  from  working  in  such  factories  alto- 
gether; and  night  work  was  forbidden  to  all  under  eighteen.  Four 
official  Factory  Inspectors  were  appointed.  Unfortunately,  the  Act  did 
not  extend,  as  regards  the  minimum  age  limit,  to  silk  mills,  where  the 
proportion  of  children  was  larger  than  in  any  other  industry,  and  where 
the  children  were  “preferred  at  eight  years  and  upwards.” 

90.  In  1842  the  issue  of  “ the  most  sensational  Blue-book  of  the 
century,”  the  Report  of  the  Children’s  Commission  (for  which,  it  is 
said,  the  sober  economist  Tooke  was  responsible),  brought  about  the 
passing  of  an  Act  prohibiting  boys  from  being  employed  in  mining  and 
colliery  labour  under  the  age  of  ten — the  Bill  as  introduced  proposed 
thirteen,  and  the  coal-masters  stood  strenuously  for  eight — and  appoint- 
ing Inspectors.  By  the  same  Act  women  were  excluded  from  mines  and 
collieries.  This  was  the  first  restriction  of  the  century  on  the  labour  of 
women,  but  it  was  soon  followed  up.  The  Act  of  1844  restricted  the 
labour  of  women  in  factories,  bringing  them  under  the  same  category 
as  “ young  person-s,”  and  limiting  their  hours  to  twelve  per  day,  to  be 
taken  at  any  time  between  5.30.  a.m.  and  8.30  p.m.,  and  nine  hours  on 
Saturdays.  By  the  same  Act  the  minimum  age  limit  for  children  was 
put  back  to  eight,  and  the  hours  of  those  between  the  ages  of  eight  and 
thirteen  were  fixed  at  six  and  a half,  with  compulsory  school  attendance 
for  two  and  a half  hours  in  winter  and  three  in  summer. 


* The  remarkable  advance  in  our  ideas  about  cruelty  to  children  since  these  days  is 
indicated  by  the  arguments  then  used  for  restriction  of  their  long  hours.  Sometimes 
the  restriction  was  urged  on  the  ground  that  it  would  give  employment  to  male  adults 
who  were  kept  out  of  work  by  their  competition  ; very  often  on  the  ground  that  it 
would  practically  result  in  limiting  the  hours  of  adults ; seldom  on  the  ground  of  the 
cruelty  to  the  children  themselves.  “ Not  a single  witness  that  came  before  me  to  give 
evidence,”  said  Tuffnell,  a Parliamentary  Commissioner,  in  1834,  “in  favour  of  the  Ten 
Hours  Bill  ...  of  whatever  trade  or  station  he  may  have  been,  supported  it  on  the 
above  grounds  (cruelty  and  ill-usage).  I am  perfectly  satisfied  that  motives  of  humanity 
have  not  the  smallest  weight  in  inducing  them  to  uphold  the  Ten  Hours  Bill.”  (Quoted 
in  A History  of  Factory  Legislation^  Hutchins  and  Harrison,  p.  50.) 
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91.  But  the  complete  purpose  of  the  promoters  of  this  Act  was  only 
carried  out  in  1847,  when  the  Ten  Hours  Act  for  women  and  young 
persons  passed  into  law,  among  “rejoicings  throughout  the  manufactur- 
ing districts  such  as  had  never  been  known  before.’' 

92.  Although  from  1847  to  1860  no  great  extension  in  principle  took 
place,  factory  legislation  made  another  advance  in  the  Act  of  1850, 
making  the  normal  day  of  women  and  young  persons  from  6.0  a.m.  to 
6.0  p.m.  (or  7.0  a m.  to  7.0  p.m.)  with  one  and  a half  hours  for  meals, 
work  to  stop  on  Saturdays  at  2.0  p.m. 

93.  In  1853  this  was  supplemented  by  an  Act  extending  the  normal 
day  to  children  ; while  their  hours  remained  as  before — six  and  a half 
hours  every  day  or  ten  hours  on  three  alternate  days — they  could  not 
be  employed  before  6.0  a.m.  or  after  6.0  p.m. 

94.  Meanwhile,  in  1845,  children  and  young  persons  employed  in 
calico  printing  had  been  brought  under  Factory  Acts.  Between  1845 
and  1860  even  the  opponents  of  such  legislation  were  converted,  and 
Roebuck  and  Graham  were  instrumental  in  passing  the  Act  of  1860, 
which  extended  similar  restrictions  to  bleach  and  dye  works.  In  1861, 
women,  young  persons,  youths,  and  children  in  lace  factories  were  placed 
under  the  regulation  of  the  Factories  Acts. 

95.  In  1864  a new  principle  was  introduced  into  factory  legislation  by 
an  Extension  Act,  bringing  under  Government  inspection  and  regulation 
not  only  several  manufactures,  such  as  earthenware,  lucifer  matches, 
percussion  caps  and  cartridges,  in  no  way  connected  with  textiles,  but 
certain  employments  as  well,  notably  paper  staining  and  fustian  cutting. 
To  bring  these  industries  under  the  Factory  Acts,  “factory  ” was  now 
defined  as  any  place  in  which  persons  worked  for  hire. 

96.  By  1867  the  country  was  ready  to  go  much  further  in  this  direc- 
tion. The  Factory  Acts  Extension  Act  brought  a number  of  new 
industries  under  legislation,  giving  a new  definition  of  the  word 
“ factory  ” as  “ any  premises  where  fifty  or  more  persons  are  employed 
in  any  manufacturing  process,”  and  the  Workshops  Regulation  Act 
brought  workshops  employing  under  fifty  persons — with  certain  limita- 
tions— under  factory  provisions. 

97.  In  1873  a Local  Government  Board  Inquiry,  on  account  of  the 
great  strain  put  upon  operatives  by  the  amount  and  speeding-up  of 
machinery,  recommended  a Nine-Hours  Day  (which  had  already  become 
the  recognised  limit  in  the  engineering  trades)  for  textile  factories,  and 
a Bill  to  the  effect  was  introduced  by  Mundella.  In  1874  an  Act  was 
passed  which  added  half  an  hour  to  meal-times,  thus  making  the  hours 
per  week  fifty-six  and  a half ; implicitly  forbade  overtime ; and  raised 
the  age  at  which  children  were  permitted  to  work  in  textile  factories 
to  ten. 

98.  In  1878,  with  the  view  of  getting  rid  of  the  anomalies  caused  by 
the  various  classes  of  manufacture  being  regulated  by  various  Acts — 
particularly  as  regards  children — and  to  correct  the  administrative 
weakness  of  the  Workshops  Regulation  Act,  a General  Factories  and 
Workshops  Consolidation  Act  was  passed.  Under  the  same  Act,  the 
employment  of  children  and  young  persons  was  forbidden  in  certain 
branches  of  the  white  lead  and  other  factories. 

99.  In  1883  special  protective  legislation  was  enacted  as  regards 
employes  in  white  lead  factories. 

100.  In  1886  an  Act  to  regulate  the  labour  of  children  and  young 
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persons  in  shops  limited  the  hours  to  seventy-four  per  week,  but  made 
no  provision  as  regards  women. 

101.  In  1889  the  Prevention  of  Cruelty  to  Children  Acts  gave  children 
employed  in  theatrical  entertainments  the  benefit  of  the  Factory  Acts. 
From  the  Report  of  the  Lords’  Committee  on  the  Sweating  System  dates 
the  beginning  of  the  agitation  for  protecting  women  engaged  in  their 
own  homes. 

102.  In  1891  another  Factory  Act  instituted  safeguards  against  sweat- 
ing in  sub-contracts,  and  enacted  that  no  child  under  the  age  of  eleven  * 
should  be  employed  in  any  workshop.  In  1895  the  important  “ par- 
ticulars clause,”  which  had  been  applied  to  certain  classes  of  textile 
workers  only,  was  extended  to  all  textile  workers,  with  permission  to 
the  Secretary  of  State  to  extend  it  to  non-textile  factories  and  work- 
shops. 

103.  In  1901  the  Factory  and  Workshop  Consolidation  Act  inter  alia 
gave  increased  powers  to  Local  Authorities,  requiring  that  lists  of  out- 
workers should  be  sent  to  the  District  Councils,  and  that  the  Medical 
Officers  of  Health  should  keep  registers  of  the  workshops  within  their 
districts.* 

104.  The  important  bearing  of  all  this  legislation  on  the  present 
unemployed  question  is  not  always  remembered. 

“ The  ultimate  end  of  factory  legislation,”  it  has  been  said,  “ is  to 
prescribe  conditions  of  existence  below  which  population  shall  not 
decline.”!  It  comes  to  this,  that,  however  willing  employers  may  be  to 
employ  those  who  apply  for  work,  they  are  not  at  liberty  to  do  so  unless 
they  conform  to  a whole  system  of  restrictions,  regulations,  inspections, 
and  prohibitions. 

105.  Where  women,  young  persons,  and  children  are  employed,  they 
must  limit  themselves  to  certain  hours  in  the  twenty-four — the  “ normal 
day.”  They  cannot  employ  children  of  tender  age  at  all.  They  cannot 
employ  half-timers  without  making  arrangements  to  permit  of  their 
education.  They  cannot  employ  women  or  young  persons  except  for  a 
limited  number  of  hours  in  the  week,  giving  due  time  for  meals  and  shut- 
ting down  on  certain  holidays.  They  must  provide  and  keep  open  to 
Government  inspection  expensive  sanitary  appliances.  They  must 
fence  and  guard  their  machinery.  In  certain  dangerous  trades  they  are 
under  still  closer  limitations. 

106.  The  definite  and  avowed  object  of  these  restrictions  was,  of 
course,  the  protecting  of  the  health  of  the  younger  and  weaker  workers 
from  injury  by  overwork  or  unwholesome  conditions.  But,  as  everyone 
knows,  these  restrictions,  most  of  them  primarily  applying  to  women, 
young  persons,  and  children,  have  practically  imposed  similar  limitations 
on  the  employment  of  adult  male  labour.  And,  of  late  years,  as  regards 
all  their  workpeople  employers  have  come  under  the  distinct  provisions 
of  the  Employers’  Liability  Act  and  the  Workmen’s  Compensation  Acts. 

107.  A much  heavier  task,  then,  is  thrown  upon  our  employers  than 
was  dreamed  of  in  1834.  They  have  to  earn  the  wages  of  organising 
and  supervising  labour,  and  to  compensate  themselves  for  taking  the 
manifold  risks  of  supplying  a fluctuating  human  demand,  while  con- 
forming to  a large  and  complicated  code  of  limitations  which  the  wisdom 

* For  details  of  the  above  legislation,  see  A History  of  Factory  Legislation^  by  B.  L. 
Hutchins  and  A.  Harrison,  1903. 

t The  Times^  June  12th,  1874. 
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of  the  nation  has  laid  down  for  the  protection  of  those  whom  they 
employ. 

(11)  Education. 

108.  Practically  the  education  of  the  people  in  England  and  Wales 
dates  back  only  seventy  years. 

109.  When  the  first  general  Factory  Act  was  passed  in  1833,  a clause 
was  inserted  which  authorised  the  Inspectors  to  establish  or  to  procure 
the  establishment  of  schools  for  “ half-timers,”  but  the  clause  was 
practically  inoperative,  as  no  provision  was  made  for  starting  such 
schools. 

110.  The  year  which  saw  the  passing  of  the  Poor  Law  Amendment 
Act  witnessed  the  first  Parliamentary  grant  towards  education.  It  v/as 
£20,000,  distributed  partly  through  the  National  Schools  Association 
(which  was  strictly  Church  of  England),  partly  through  the  British  and 
Foreign  Schools  Society  (which  was  unsectarian),  in  proportion  to  the 
sum  already  provided  by  the  applicants  for  the  building  of  schoolhouses. 
(It  has  been  noticed  that  this  was  less  than  one-third  of  what  was  being 
granted  annually  for  education  by  the  State  of  Massachusetts  alone.) 

111.  In  1837 — the  year  of  the  late  Queen’s  accession — attention  was 
attracted  to  the  deplorable  education  of  the  people.  Round  Oldham, 
for  instance,  in  a population  of  105,000  souls,  there  was  not  a single 
public  day  school.  About  one-fourth  of  the  total  children  in  England 
and  Wales  received  no  instruction  whatever.  It  was  stated  in  the 
House  of  Commons  that  49  per  cent,  of  the  boys,  and  57  per  cent,  of  the 
girls  of  thirteen  and  fourteen  years  old,  could  not  read,  and  that  67  per- 
cent. of  the  boys  and  88  per  cent,  of  the  girls  could  not  write. 

112.  In  a Report  to  Parliament  by  the  four  Factory  Inspectors  in  1839, 
on  the  eflfects  of  the  educational  provisions  of  the  Factories  Act,  we  get 
some  interesting  glimpses  of  the  state  of  education  generally  in  England. 
In  some  cases  where  the  mill-owners  took  an  interest  in  the  education 
of  the  children,  and  maintained  the  school  at  their  own  expense,  the 
education  was  said  to  be  much  superior  to  that  which  was  to  be  had  in 
the  majority  of  the  primary  schools  for  the  working  classes.  But,  out- 
side of  these  cases,  the  Inspectors  had  to  acquiesce  in  a very  imperfect 
fulfilment  of  the  spirit  of  the  law,  because,  they  said,  “ No  better  system 
of  schooling  is  within  reach.  Good  schools  must  be  provided  before  the 
educational  clauses  can  be  generally  carried  into  operation  with 
efficiency.”  Of  the  kind  of  school  existing  at  this  time,  one  may  judge 
by  this  single  example  : “ In  the  last  quarter  I had  a school  voucher 
presented  to  me  with  a mark,  and,  when  I called  on  the  schoolmaster  to 
read  it  before  me  he  could  not.  It  had  been  written  out  by  the  clerk  of  the 
factory,  and  the  schoolmaster  had  been  called  to  put  his  mark  to  it. 
I have  had  to  reject  the  school  voucher  of  the  fireman,  the  children 
having  been  schooled  in  the  coal-hole  (in  one  case  I actually  found  them 
there),  and  having  been  made  to  say  a lesson,  from  books  nearly  as 
black  as  the  fuel,  in  the  intervals  between  his  feeding  and  stirring  the 
fire  of  the  engine  boiler.  It  may  be  supposed  that  this  could  only 
happen  at  the  mill  of  some  poor  ignorant  man ; but  that,  I am  sorry  to 
say,  was  not  the  case — it  occurred  at  factories  where  a la-rge  capital  must 
be  embarked.” 

113.  The  Factory  Act  of  1844  compelled  school  attendance  of  half- 
timers  for  two  and  a half  hours  in  winter  and  three  in  summer,  or  five 
hours  on  alternate  days  of  the  week. 
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114.  By  1846  the  State  expenditure  on  education  had  risen  to  £58,000. 
It  is  interesting  to  remember  that  Carlyle,  in  1843,  in  Past  and  Present, 
had  said  : “ If  the  whole  English  people,  during  these  twenty  years  of 
respite,  be  not  educated,  with  at  least  schoolmaster’s  educating,  a tre- 
mendous responsibility,  before  God  and  men,  will  rest  somewhere.” 

115.  In  1861  a Commission  on  Elementary  Education,  in  its  Report, 
declared  education  to  be  “ miserably  defective,”  only  one-third  of  the 
children  in  elementary  schools  being  thoroughly  grounded  in  reading, 
writing,  and  arithmetic,  and  recommended  a capitation  grant  propor- 
tionate to  the  number  of  those  who  passed  in  these  three  subjects.  This 
resulted,  during  the  following  year,  in  Lowe’s  Revised  Code. 

116.  In  1870  a comprehensive  measure  was  passed,  establishing  a 
national  system  of  education,  and  enabling  school  boards  to  be  set  up, 
with  power  to  enforce  local  bye-laws  for  compulsory  attendance  at  school 
up  to  a certain  age  or  standard  in  education.  In  1876  the  powers  of  com- 
pelling attendance  at  school  were  conferred  upon  school  attendance 
committees  in  areas  in  which  there  were  no  school  boards  and  in  1880 
compulsion  was  made  universal.  In  1891  elementary  education  was 
made  gratuitous  as  well  as  compulsory. 

117.  Outside  of  the  enormous  effect  which  universal  education  must 
have  in  making  the  working  man  into  a more  efficient  and  versatile  tool 
of  production,  what  has  to  be  considered  is  its  effect  on  the  ambitions 
and  expectations  of  the  human  being.  As  Mr.  Crooks  points  out, 
working  men  are  not  going  to  be  content  with  the  conditions  under 
which  their  fathers  lived  a long  time  ago.  Every  stage  of  acquiring 
knowledge  naturally  makes  people  feel  very  acutely  the  conditions  under 
which  they  are  compelled  to  live.  A man’s  grandfather  was  out  of  work, 
but  he  onl}^  knew  the  effect ; the  grandson  is  out  of  work,  and  he  knows 
the  cause — and  he  thinks  he  knows  the  remedy.  Therefore  . . . the  dis- 
content is  individually  greater  than  it  ever  was  before,  and  naturally  so.* 

(12)  The  Position  of  Women  and  Juveniles. 

118.  It  is  evident  from  the  preceding  sections  that  the  place  of  women, 
young  persons,  and  children  in  factory  industry  has  materially  changed 
since  1834.  In  the  beginning  of  the  nineteenth  century,  when  the  out- 
standing feature  of  industry  was  the  rapid  spread  of  textile  machinery 
requiring  “ minders,”  it  looked  as  if  there  would  be  an  unlimited  demand 
for  children  in  the  factories.  Melancholy  stories  are  given  of  pauper 
children  sent  off  by  the  waggon  load  from  London  parishes,  and  appren- 
ticed in  lonely,  isolated  factories  set  up  by  the  side  of  streams,  without 
safeguards,  or  reasonable  regulation  of  hours. 

1 19.  But  parish  apprentices,  as  we  have  seen,  ceased  to  be  an  impor- 
tant factor  in  industry  when  steam  enabled  the  factories  to  be  set  up 
wherever  labour  was  abundant,  and,  later,  children  became  “ unprofitable 
servants,”  even  at  low  wages,  when  their  hours  were  restricted  by 
Factory,  Education,  and  other  Acts.  As  the  century  went  on,  the 
growing  enlightenment  and  humanity  of  the  community  demanded  that 
women,  as  well  as  juveniles,  should  not  be  exposed  to  the  full  force  of 
competition,  and  so  came  the  long  series  of  regulations  restricting  or 
preventing  their  exploitation. 

120.  These  regulations  have  not  been  without  their  effect  both  on 

* Evidence,  Crooks,  Vol.  IX.,  ; 91381-3. 
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the  numbers  employed  and  on  the  industrial  functions  now  allotted  to 
them. 

121.  In  the  factory  employment  both  of  children  and  young  persons 
there  has  been  a steady  reduction.  A Memorandum  prepared  for  us  at 
the  Board  of  Trade,  on  the  extent  to  which  female  and  juvenile  labour 
has  displaced  adult  labour  in  the  last  twenty  years  f * puts  this 
beyond  controversy.  According  to  this  Return,  in  almost  every  trade 
which  has  been  separately  examined,  the  decrease  in  the  number  of 
children  employed  below  fifteen — thanks  in  great  measure  to  the 
operation  of  the  Education  Acts — is  considerable,  and  in  the  case  of  male 
children,  the  decrease  is  generally  as  great  as  in  the  case  of  female.  The 
number  of  half-timers,  for  instance  under  fourteen  years  of  age,  employed 
in  textile  factories,  decreased  from  55,625  in  1895  to  31,744  in  1904,  and 
the  number  of  full-timers  under  eighteen  from  238,078  to  208,003.  And 
“ the  employment  of  young  persons  under  twenty-five  years  of  age  also 
shows  a not  inconsiderable,  though  a less  regular,  decline.” 

122.  As  regards  women,  the  tendency  is  not  quite  so  marked,  owing 
to  the  new  openings  for  the  sex.  The  excessive  sub-division  of  labour 
and  specialisation  of  machinery  favours  the  intrusion  of  women  into 
many  trades  hitherto  occupied  by  men — during  which  “ economic  trans- 
formation ” there  is,  naturally,  much  dislocation  of  male  labour  tending 
to  the  sinking  of  the  skilled  male  workman  into  the  unskilled  class. 
Even  in  some  branches  of  the  engineering  trade  women  are  now  finding 
employment.  In  the  Westinghouse  and  other  large  works  round 
Manchester,  we  are  told  women,  both  married  and  single,  have  been 
introduced  in  large  numbers  to  tend  the  light  drilling  machines  at  which 
the  Trade  Unions  used  to  find  employment  for  men  getting  on  in  years 
and  unable  to  take  heavy  work.f 

123.  Outside  of  the  traditional  “ women’s  trades,”  we  find  women 
largely,  sometimes  exclusively,  employed  in  the  making  of  saddlery  and 
harness,  slippers,  gloves,  cocoa,  confectionery,  jam,  pickles,  mustard, 
aerated  waters,  straw  plait  and  hats,  rubber  and  gutter-percha  goods, 
stationery,  elastic  web,  corsets,  cutlery  and  scissors,  gold,  silver,  white 
metal,  and  pewter  goods,  electro-plate,  pottery,  chemists’  preparations, 
explosives,  in  printing,  and  in  dyeing  and  cleaning.  A suggestive 
movement  is  presented  by  watchmaking  in  Coventry,  where  female 
labour  is  increasing  both  absolutely  and  relatively.  Boys  will  not  serve 
the  required  apprenticeship  in  the  trade,  as  they  can  get  higher  wages 
in  the  motor  and  cycle  industries  where  apprenticeship  is  not  required. 
Thus  girls  taken  from  school  are  brought  into  the  factory  at  4s.  a week, 
rising  to  16s.  by  the  time  they  are  twenty-four.  In  one  watch  factory 
the  men  were  found  to  be  only  12  per  cent,  of  the  total  number 
employed.  In  Birmingham,  the  employment  of  female  labour  is  a 
striking  feature.  Women  form  by  far  the  larger  proportion  in  the  steel 
pen  industry,  in  bolt,  nut,  and  screw  making,  and  in  the  leather  goods 
trades  ; while  they  form  a large  percentage  in  bronze  and  brass  working, 
white  metal,  electro-plating,  the  goldsmith  and  jewellery  trades,  and 
other  general  industries  of  the  town.  In  Stoke-upon-Trent  it  appears 
that  women  and  girls  are  very  largely  employed  in  the  pottery  industry. 
“ In  some  branches  of  this  trade  they  are  being  employed  to  an  in- 


* Vol.  IX.,  Appendix  xxi.  E. 

t Mr.  Tom  Fox,  Evidence,  Vol.  VIII.,  83921-6,  83933. 
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creasing  extent  upon  work  which,  a few  years  ago,  was  performed  almost 
exclusively  by  men : they  are  now  actively  in  competition  with 
male  labour ; and,  as  they  are  able  to  do  similar  work  for  lower 
wages,  they  are  gradually  driving  men  from  certain  sections  of  the 
trade.”* 

124.  Examples  such  as  these,  from  special  trades  and  in  particular 
places,  might  be  multiplied  indefinitely,  and  we  can  scarcely  wonder  at 
the  generalisation  so  often  made  that  women  are  displacing  men  in  the 
general  labour  market.! 

125.  But,  on  the  whole,  there  seems  no  foundation  for  any  such 
generalisation.  On  the  contrary,  the  Reports  of  the  last  three  Censuses 
indicate  that  “women  are  obtaining  a smaller,  not  a larger,  proportion 
of  the  aggregate  employment,”  although  it  is  right  to  say  that  the 
greater  part  of  the  decreased  proportion  of  occupied  females  has 
occurred  in  what  is  by  far  the  largest  of  the  wage-earning  occupations 
of  women,  domestic  service. 

126.  To  summarise  the  statistics  of  the  Memorandum  referred  to : 
about  four-fifths  of  the  occupied  male  population  are  engaged  in 
employments  which  they  monopolise  or  in  which  women  are  a negligible 
factor  as  regards  possible  competition,  such  as  agriculture,  mining, 
fishing,  building,  transport,  wood,  gas  and  water,  and  the  staple  metal 
and  machine-making  trades,  all  of  which  are  virtually  male  preserves. 
Only  one-fifth  of  the  males  are  engaged  in  trades  where  women  enter  to 
the  extent  of  1 per  cent,  of  the  whole  number  of  occupied  females. 

127.  Women  are  making  the  largest  actual  and  relative  advance  in 
commercial,  professional  and  public  employments,  and  in  the  chemical 
and  food  industries,  in  each  of  which  groups  their  rate  of  increase 
exceeds  that  of  men,  and,  among  manufactures,  in  the  paper,  book- 
binding, chemical,  food,  metal  and  leather  classes. 

128.  Among  textiles,  where,  as  a whole,  in  the  period  1881-1901,  the 
proportionate  decline  for  women  was  about  the  same  as  that  for  men, 
it  is  only  in  the  elastic,  cocoa-nut  fibre,  and  horsehair  trades,  and  in 
hosiery,  that  signs  of  substitution  are  visible. 

129.  In  the  larger  group  of  dressmaking  trades,  including  tailoring, 
dressmaking,  millinery,  shirt  and  needlework  trades,  though  female 
labour  still  remains  the  vastly  preponderating  element,  this  group  is  so 
far  from  showing  a tendency  for  women  to  displace  men  that  the  net 
result  of  movements  in  recent  years  has  been  rather  in  the  opposite 
direction — the  main  cause  being  the  encroachment  of  the  factory  system 


* Cost  of  Living  of  the  Working  Classes  (Cd.  3864)  passim^  and  pp.  81,  160  and  441. 
t We  may  note  here  the  disastrous  effects  of  this  in  the  cases  — happily  few — where 
the  staple  occupation  of  a town  is  a “ woman’s  trade,”  in  which  very  few  youths  or  men 
are  employed,  and  where  there  is  a somewhat  marked  tendency  for  the  married  women 
to  remain  on  in  the  factory,  and  for  the  men  to  deteriorate  and  become  dependent  on 
the  wives.  In  Dundee,  for  instance  where,  at  last  Census,  jute  employed  about  40  per 
cent,  of  the  total  employed  population  over  ten  years  of  age,  and  where  72  per  cent,  of 
the  operatives  over  ten  were  women  the  saying  is  that,  among  the  lower  grades  of  labour, 
“ the  wife  works  ; the  man  boils  the  kettle.”  Probably  there  is  a connection  between 
this  and  the  fact  that,  in  1904,  Dundee  headed  the  list  of  towns  in  Scotland  as  regards 
infant  mortality.  (Mr.  Jones’  Report,  Dundee,  pp.  95,  96.)  An  instructive  parallel  is 
drawn  by  the  statement  made  in  Appendix  V.  to  the  Report  of  the  Departmental  Com- 
mittee on  Physical  Deterioration  (p.  125),  that,  in  Preston,  “ the  husbands  of  cotton 
operatives  visited  were  chiefly  employed  as  labourers  in  intermittent  work,”  and  that 
“ the  mother  was  in  most  cases  the  chief  wage  earner.”  (Quoted  in  Messrs.  Jackson  and 
Pringle’s  Report,  p.  29.) 
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upon  domestic  and  small  workshop  industries.*  (In  one  member  of  this 
group,  however,  the  particular  set  of  trades  classed  as  “ tailoring,” 
women  constitute  an  increasing  proportion.) 

130.  In  the  boot  and  shoe  trade — which  has  been  distinctively  a male 
industry — women  are  certainly  obtaining  a relatively  stronger  hold, 
owing  to  the  division  of  labour  which  now  furnishes  certain  lighter 
processes,  suitable  for  women,  that  were  formerly  done  as  part  of  the 
general  work  of  male  shoemakers.  Slipper-making  for  instance,  is  now 
passing  entirely  into  female  hands. 

131.  In  the  grocery  trade,  which  still  remains  predominantly  male, 
women  are  increasing  in  numbers  more  rapidly  than  men,  and  in  the 
drapery  trade,  women  workers  seem  to  be  displacing  young  men. 

132.  In  clerking,  it  seems  at  first  sight  as  if  the  obvious  increase  in 
women  typists,  etc.,  involved  displacement  of  men,  but  the  fact  seems  to 
be  that  the  number  of  men  so  employed  is  rapidly  increasing,  and  that 
their  proportionate  advance,  compared  with  population,  is  faster  than 
that  of  women. 

133.  In  teaching  and  the  medical  services,  the  proportion  of  women 
has,  of  course,  grown  a great  deal  more  rapidly  than  that  of  men,  but — 
particularly  considering  the  growth  in  numbers  of  sick  nurses,  midwives, 
and  invalid  attendants — this  cannot  be  regarded  as  displacement. 

134.  In  domestic  service,  contrary,  perhaps,  to  popular  belief,  the 
noteworthy  phenomenon  is  the  decrease  in  numbers  between  1881  and 
1901,  not  indeed  absolutely  but  relatively  to  population.  Female 
domestic  indoor  servants  increased  by  only  8*2  per  cent.,  while  the 
entire  population  increased  by  25-2  per  cent. 

135.  The  conclusion  is  that,  while  women  and  juveniles  are  now 
engaged  in  many  industries  in  which  the  specialisation  of  machinery 
enables  them  to  take  part,  they  are  not,  in  any  considerable  trade  or 
process,  displacing  adult  males  in  the  sense  that  they  are  being  more 
largely  employed  to  do  work  identical  with  that  formerly  done  by  men. 
The  great  expansion  of  women’s  labour  seems  to  have  been  in  new  fields 
of  employment,  or  in  fields  which  men  never  occupied.  “It  should  also 
be  borne  in  mind  that,  even  when  women  are  employed  where  men 
used  to  be  employed,  this  is  largely  due  to  the  men  going  into  more 
highly  paid  industries.  Mining,  machine-making,  and  building  have  of 
late  years  attracted  an  abnormal  number  of  men  and  boys.” 

(13)  Boy  Labour.! 

136.  While  in  factories  and  workshops  the  position  of  children  and 
young  persons  is  satisfactorily  regulated  by  law,  the  problem  of 
juvenile  labour  outside  the  great  industries  has  become  more  serious. 
The  age  of  beginning  apprenticeship,  in  the  case  of  most  industries,  is 
sixteen.  When  the  age  of  leaving  school  was  fixed  at  fourteen,  it  was, 
presumably,  intended  that  this  should  be  the  minimum ; for  the  great 
majority  it  has  proved  the  maximum,  t The  almost  universal  experience 

* The  same  phenomenon  occurs  in  other  fields  ; for  instance,  in  Sheffield,  file-cutting, 
an  occupation  which  used  to  be  largely  done  by  female  out-workers — the  work  requiring 
rather  dexterity  than  strength — is  now  being  done  by  heavy  machinery  requiring  male 
attendants.  (Board  of  Trade  Inquiry  on  Cost  of  Living  of  the  W orhing  Classes,  1908,  p. 
409.) 

t See,  particularly,  Mr.  Cyril  Jackson’s  Report  on  the  subject,  and  evidence  by  Mr. 
Reginald  A.  Bray,  Mr.  E.  J.  Urwick,  Mr.  R.  H.  Tawney,  Professor  Sadler,  and  Mr. 
Sidney  Webb. 

t Not  only  so,  but  the  cleverest  children — under  the  “ labour  certificate  ” exception — 
are  allowed  to  leave  at  thirteen. 
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is  that,  in  large  towns,  boys,  owing  to  carelessness  or  selfishness  on 
the  part  of  the  parents,  or  their  own  want  of  knowledge  and  fore- 
thought— for  the  parents  very  often  have  little  voice  in  the  matter — 
plunge  haphazard,  immediately  on  leaving  school,  into  occupations  in 
which  there  is  no  future  ; where  they  earn  wages  sufficiently  high  to 
make  them  independent  of  parental  control  and  disinclined  for  the 
lower  wages  of  apprenticeship ; and  whence,  if  they  remain  on,  they  are 
extruded  when  they  grow  to  manhood.  According  to  the  main 
statistical  sources  of  information  available,  the  very  serious  fact  emerges 
that  between  70  per  cent,  and  80  per  cent,  of  boys  leaving  elementary 
schools  enter  unskilled  occupations.*  Thus,  even  when  the  boy 
ultimately  becomes  apprenticed  to,  or  enters,  a skilled  trade,  these 
intervening  years,  from  the  national  point  of  view,  are  entirely  wasted. 
Indeed,  the  boy,  naturally  reacting  from  the  discipline  to  which 
school  accustomed  him,  usually  with  abundance  of  spare  time  not 
sufficiently  continuous  to  be  utilised,  and  without  educative  work,  is 
shaped  during  these  years  directly  towards  evil.  All  our  investigations 
and  evidence  go  to  show  that  there  is  a regular  drift  from  such  boys’ 
occupations  into  the  low-skilled  labour  market.! 

137.  The  problem  owes  its  rise  in  the  main  to  the  enormous  growth  of 
cities  as  distributive  centres — chiefly  and  most  disastrously,  London — 
giving  innumerable  openings  for  errand  boys,  milk  boys,  office  and  shop 
boys,  bookstall  boys,  van,  lorry,  and  trace  boys,  street  sellers,  etc.  In 
nearly  all  these  occupations  the  training  received  leads  to  nothing  ; 
and  the  occupations  themselves  are,  in  most  cases,  destructive  to  healthy 
development,  owing  to  long  hours,  long  periods  of  standing,  walking,  or 
mere  waiting,  and,  morally,  are  wholly  demoralising.  Street  selling, 
for  example,  says  the  Chief  Constable  of  Sheffield,  “ makes  the  boys 
thieves”:  “ newsboys  and  street  sellers,”  says  Mr.  Cyril  Jackson,  “are 
practically  all  gamblers  ” : “ of  1,454  youths  between  fourteen  and 
twenty-one,  charged  in  Glasgow  during  1906  with  theft  and  other 
offences  inferring  dishonesty,  1,208,  or  83’7  per  cent,  came  from  the  class 
of  messengers,  street  traders,  etc.,”  says  Mr.  Tawney.  The  difficulty  of 
boys,  thus  aimlessly  trained,  in  finding  employment  about  the  age  of 
eighteen,  seems  to  be  one  of  the  main  causes  of  enlistment,  and  the 
number  of  van  boys  and  stable  hands  who  enter  the  Army  is  very 
noticeable. 

138.  These  unsatisfactory  phenomena  are  aggravated  by  the  habit  of 
restlessness  into  which  the  boys  generally  fall.  Knowing  that  there  is 
a ready  demand  for  their  labour,  they  throw  up  their  places  for  the  most 
trivial  of  reasons,  thus  destroying,  most  unfortunately,  any  motive 
which  their  employers  might  have  to  absorb  them  into  their  own  adult 
employments. 

139.  This  particular  problem,  it  will  be  noticed,  is  not  a problem  of 
factory  industry.  But  there  is  another  and  even  more  serious  form  of 
the  problem,  where  boys,  on  leaving  school,  enter  without  apprentice- 
ship into  trades  where  there  are  no  possible  openings  for  them  when 

* According  to  an  official  Return  of  boys  leaving  elementary  schools  in  London  in 
1899,  40  per  cent,  became  errand,  van  or  boat  boys  ; 14  per  cent,  shop  boys  ; 8 per  cent, 
office  boys  and  junior  clerks.  Only  18  per  cent,  went  definitely  into  trades. 

t “ The  theory  that  boys  can  become  errand  boys  for  a year  or  two  and  then  enter 
skilled  trades  cannot  be  maintained.  Very  few  boys  can  pick  up  skill  after  a year  or 
two  of  merely  errand-boy  work.  . . The  great  mass  of  them  fall  into  the  low-  skilled 
trades  or  wholly  casual  labour”  (Mr.  Cyril  Jackson,  Report  on  Boy  Labour,  p.  20). 
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grown  up ; loom  boys,  doffers,  shifters  in  the  cotton  and  woollen 
trades — where,  it  is  said,  there  is  little  possibility  of  more  than  one  in 
ten  being  ultimately  absorbed — rivet  boys  in  shipbuilding,  drawers  off 
in  sawmills,  packers  in  soap  works,  etc.^  In  many  of  these  trades  they 
are  tempted  by  high  wages — a rivet  boy  on  the  Clyde,  for  instance, 
may  earn  20s.  a week — to  remain  till  they  are  too  old  to  enter  any 
other  regular  occupation.  Here  “ the  work  performed  by  the  boy, 
instead  of  being  in  the  nature  of  training,  is  a specialised  compartment, 
for  which  his  sole  qualification  is  the  fact  that,  as  an  instrument  of 
production,  he  is  cheaper  than  a man.”f 

140.  As  regards  both  these  classes,  we  agree  with  Mr.  Bray  that, 
while  it  may  be  doubtful  how  much  truth  there  is  in  the  often  repeated 
cry  of  “too  old  at  forty,”  there  is  probably  good  reason  to  believe  that, 
in  many  cases,  we  might  say,  “No  use  at  five-and-twenty.”t 

141.  The  great  prominence  given  to  boy  labour,  not  only  in  our 
evidence,  but  in  the  various  reports  of  our  Special  Investigators,  leads 
us  to  the  opinion  that  this  is,  perhaps,  the  most  serious  of  the 
phenomena  which  we  have  encountered  in  our  study  of  unemployment. 
The  difficulty  of  getting  boys  absorbed,  through  gradual  and  systematic 
training,  in  the  skilled  trades,  is  great  enough  ; but  when  to  this  are 
added  the  temptations,  outside  the  organised  industries,  to  enter  at  an 
early  age  into  occupations  which  are  not  themselves  skilled  and  give 
no  opportunity  for  acquiring  skill,  it  seems  clear  that  we  are  faced  by  a 
far  greater  problem  than  that  of  finding  employment  for  adults  who 
have  fallen  behind  in  the  race  for  efficiency,  namely,  that  the  growth 
of  large  cities  has  brought  with  it  an  enormous  increase  in  occupations 
that  are  making  directly  for  unemployment  in  the  future. § 

* “ We  were  informed  in  Dublin  that  a difficulty  was  experienced  by  boys  in  finding 
jobs  when  they  grew  too  old  for  boys’  wages.  In  the  Guinness  brewery  the  boys  are 
very  carefully  looked  after,  and  to  improve  their  physique  a good  mid-day  meal  is 
provided  for  them  on  the  works,  but  the  firm,  who  are,  in  every  way,  model 
employers,  have  found  some  difficulty  in  absorbing  the  boys  as  they  grew  up,  and  are 
giving  the  matter  careful  consideration  at  the  present  time.”  (Mr.  Cyril  Jackson, 
Report,  1908,  p.  9.) 

t Mr.  R.  H.  Tawney,  Evidence,  Yol.  IX.,  p.  96610  (11-12).  Mr.  Tawney  instances 
the  biscuit-making  department  of  a bakery — which,  it  may  be  noted,  is  quite  distinct 
from  the  bread-making  department  in  which  the  boys  are  apprenticed — where  forty-one 
boys  are  employed  as  against  twelve  men,  and  where,  accordingly,  the  boys  are  dismissed 
at  manhood,  or  when  they  ask  an  adult’s  wage.  Evidence,  Yol.  IX.,  96610  (11-12).  In 
contrast  with  this,  the  practice  of  a large  firm  of  manufacturing  confectioners  in  the 
North  of  England  may  be  quoted  : “ As  it  is  difficult  to  absorb  many  boys  in  this  trade, 
the  firm  is  attempting  in  various  ways  to  supplant  them.  Machinery,  for  example,  is 
being  used  wherever  possible  in  place  of  boy  labour  ; and  wherever  it  is  found 
practicable,  girls  are  taking  the  place  of  boys.”  (Report  by  Miss  Williams  and  Mr. 
Jones.) 

I Evidence,  Yol.  IX.,  96218  (vi.  b). 

§ Mr.  Tawney  draws  attention  to  the  existence  of  a still  deeper  evil.  Of  lorry-boys, 
engaged  and  paid  by  lorry-men,  he  says : “ The  system  of  employment  tends  to 
encourage  a kind  of  casual  labour  among  boys.  The  boy  has  to  go  down  to  the  yard, 
and  wait  there  till  his  man  comes  in  to  take  the  lorry  out  ; a group  of  such  boys  (lorry- 
boys  and  trace-boys)  can  be  seen  in  the  neighbourhood  of  any  large  contractor,  loafing 
and  playing  cards  on  the  pavement.  There  is  no  obligation  on  the  man  to  take  the 
same  boy  with  him  from  day  to  day  ; nor  does  the  obligation  on  the  boy  to  put  in  an 
appearance  seem  to  be  very  strict ; a firm  may  employ  eighty  lorry-boys,  and  not  be 
able  at  any  given  moment  to  say  where  forty  of  them  are.  Hence  these  boys  rarely 
stay  with  the  same  firm  for  more  than  a few  weeks  at  a time,  but  go  from  one  to 
another  much  as  they  please,  till  they  are  not  fit  to  be  taken  on  as  van-men  when  they 
grow  up.  Out  of  148  lorry-men  employed  by  a firm  examined,  only  one  had  been  with 
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142.  The  evils  resulting  from  hoys  becoming  thus  early  in  life  un- 
suited to  regular  industrial  employment  are  very  forcibly  stated  by  Mr. 
Sidney  Webb.  We  quote  his  opinion  (Evidence,  Vol.  TX.,  93081 
(Ans.  vii.))  without  taking  responsibility  for  the  statements  he  makes  : — 

A Proposal  for  Industrial  Training. 

I regard  the  growing  up  of  hundreds  of  thousands  of  boys  without  obtaining  any 
sort  of  industrial  training,  specialised  or  unspecialised,  as  a perpetual  creating  of 
future  pauperism,  and  a grave  social  menace.  Mr.  Reginald  Bray,  L.C.C.,  and  Mr. 
Cyril  Jackson,  L.C.C.,  will  have  explained  to  the  Commission  the  enormous  extent 
to  which  this  is  happening  in  London.  Similar  conditions  prevail,  I believe,  in 
Liverpool,  Manchester,  Glasgow,  and  other  large  towns.  Without  going  into 
detail,  I may  be  permitted  to  draw  attention  to  the  four-fold  evil  aspect  of  this 
phenomenon.  There  is,  first  of  all,  the  evil,  through  the  multiplication  of  van 
boys,  errand  boys,  messenger  boys,  etc.,  of  recruiting  a chronically  excessive  army 
of  unskilled,  casually-employed,  merely  brute  labour.  There  is,  further,  the 
illegitimate  use,  by  employers,  of  successive  relays  of  boys,  not  as  persons  to  whom 
a skilled  trade  has  to  be  taught,  but,  by  ignoring  that  responsibility,  as  cheap  sub- 
stitutes for  adult  workers,  who  are  thereby  deprived  of  employment.  There  is,  as 

the  firm  as  a boy.  In  short,  the  opinion  seems  to  be  universal  that  this  particular  kind 
of  work  gets  into  the  hands  of  a low  class  of  boys  and  still  further  demoralises  them. 
In  their  case  irregular  employment  in  manhood  is  preceded  by  irregular  employment 
when  they  are  boys.  Though  this  work  is,  no  doubt,  exceptional  in  having  actually 
harmful  effects,  it  is  only  one  of  several  occupations  undertaken  by  boys  which  do 
nothing  to  promote  any  kind  of  industrial  efficiency.”  Vol.  IX.,  96610  (9). 

Note. — Our  attention  has  been  drawn  by  several  witnesses  to  the  very  large  increase 
in  the  number  of  boys  employed  by  the  Government,  both  absolutely  and  as  compared 
with  men.  The  number  of  boy  messengers  under  fifteen  years  of  age,  e.g..,  increased 
from  1,831  in  1881  to  4,412  in  1891,  and  to  7,684  in  1901.  (Professor  Sadler,  Vol.  IX. 
93386  (6).)  As  regards  those  employed  in  the  Post  Office,  some  criticisms  passed  on 
the  Department  on  account  of  the  large  numbers  of  boys  dismissed  at  the  age  of  sixteen 
have  called  out  a Memorandum  from  the  Department  to  which  we  gladly  give  the  fullest 
publicity.  {Condition  of  Employment  of  Telegraph  Messengers  in  the  Post  Office.) 

It  is  frankly  admitted  that  the  proportion  of  boys  who  have  to  leave  is,  “ at  the 
present  time  abnormally  great.”  But  this  is  very  largely  accounted  for  by  the  fact  that 
the  possible  openings  for  boys  in  the  service  have  been  curtailed  since  1895  by  the 
policy  then  imposed  on  the  Post  Office  by  the  Government  of  the  day,  of  reserving  half 
the  vacancies  as  postmen  and  porters  for  ex-soldiers  and  ex-sailors.  “ The  result  is  that 
a large  part  of  the  total  number  of  boy  messengers  employed  have  to  be  discharged — a 
matter  of  continual  regret  to  the  Post  Office.”  It  is  explained  that  the  reason  why 
those  for  whom  there  are  not  openings  as  adults  are  required  to  leave  at  sixteen  is  that 
they  are  better  able  to  learn  a trade  or  secure  stable  employment  at  that  age  than 
later. 

In  these  circumstances — for  which  the  Postmaster  is  not  responsible — the  Depart- 
ment does  all  it  can  to' fit  the  boys  either  for  superior  Post  Office  appointments,  or  for 
employment  of  a remunerative  kind  outside  the  Civil  Service,  and  endeavours,  so  far  as 
possible,  to  obtain  outside  employment  for  those  whose  services  have  to  be  dispensed 
with.  Great  pains  have  been  taken  to  discover  the  largest  possible  number  of  outlets 
within  the  service  which  may  be  thrown  open  to  the  messengers,  and  it  may  be  said 
generally  that  the  number  retained  at  the  age  of  sixteen  always  exceeds  considerably 
the  number  of  vacancies  reserved  for  them.  And,  during  the  last  two  years,  the 
number  of  messengers  placed  in  good  private  employment  by  the  assistance  of  the  Post 
Office  has  grown  steadily  and  rapidly.  In  considering  the  position  of  the  boy  messengers, 
as  a whole,  the  Postmaster  points  out  that,  so  far  as  the  boys  do  obtain  appointments  in 
the  Post  Office,  “ it  means  very  much  more  than  it  does  in  most  other  trades,”  as  the 
boy  who  obtains  adult  employment  there  is  not  dismissed  except  for  gross  misconduct. 
But,  in  view  of  the  regrettable  necessity  of  dismissing  so  many,  considerable  pains  are 
being  taken  at  certain  chosen  centres  to  train  telegraph  messengers  experimentally  in 
the  use  of  tools,  in  the  hope  that  they  may  qualify  for  efficient  service  in  the 
Engineering  Department  ; and,  it  is  said  that  other  schemes  are  under  consideration, 
such  as  the  substitution  of  adults  and  of  girls  for  boys.  There  is,  then,  considerable 
ground  for  hope  that  “ within  a moderate  period,  the  number  of  telegraph  messengers 
who  can  be  absorbed  into  Post  Office  employment  will  be  found  to  have  considerably 
increased.” 
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the  other  aspect  of  this,  the  failure  to  provide  for  the  healthy  physical  develop- 
ment of  the  town  boy,  whose  long  hours  of  monotonous  and  uneducational  work 
leave  him  a “ weedy,”  narrow-chested,  stunted  weakling,  whom  even  the  recruiting 
sergeant  rejects,  and  who  succumbs  prematurely  to  disease.  Finally,  there  is  the 
creation  of  the  “ hooligan  ” — the  undisciplined  youth,  precocious  in  evil,  earning  at 
seventeen  or  eighteen  more  wages  than  suffice  to  keep  him,  independent  of  home 
control,  and  yet  unsteadied  by  a man’s  responsibilities. 

I regard  it  as  essential,  if  there  is  to  be  any  effective  grappling  with  what  may  be 
termed  the  pauperism  of  casual  employment  or  of  unskilled  labour,  that  this  four- 
fold evil  should  be  remedied.  * * * * Nothing  is  of  any  real  use  that  does 

not  stop  the  sources  of  pauperism.  And  one  of  these  sources  is  our  present  failure 
in  London  to  turn  our  boys  into  physically  strong  and  industrially  trained  men. 

How  we  at  present  recruit  the  Army  of  Unskilled  Labour. 

What  stares  in  the  face  the  exceptionally  careful  parent  of  the  poorer  class  who 
tries  to  start  his  son  well  is,  in  London,  the  difficulty  of  discovering  any  situation 
in  which  his  boy  can  become  a skilled  worker  of  any  kind,  or  even  enter  the  service 
of  an  employer  who  can  offer  him  advancement.  We  have,  on  the  one  hand,  a 
great  development  of  employment  for  boys  of  a thoroughly  bad  type,  yielding  high 
wages  and  no  training.  We  have,  on  the  other  hand,  a positive  shrinking — almost  a 
disappearance— of  places  for  boys  in  which  they  are  trained  to  become  competent 
men.  London  employers  not  only  refuse  to  teach  apprentices,  even  for  premiums 
— they  often  refuse  to  have  boys  on  those  parts  of  their  establishments  in  which 
anything  can  be  learnt.  Many  employers  won’t  have  boys  at  all,  and  take  adult 
recruits  from  the  country.  In  1899,  when  I was  a member  of  the  Technical 
Education  Board,  I found  that  London  building  firms,  employing  over  12,000  men 
had  in  their  service,  not  2,000  or  2,500  boys,  as  would  have  been  the  proportion 
necessary  to  recruit  the  trade,  but  a few  score  only.  All  the  skilled  grades  of  the 
building  trade — that  most  typical  London  industry — are  almost  wholly  recruited  by 
adults  from  the  country.  Enquiries  of  a large  number  of  builders’  foremen  show 
that  they  were  nearly  all  born  and  brought  up  outside  London.  Corresponding 
with  this  must  be  put  the  investigations  of  Mr.  Wilson  Fox  (of  the  Board  of 
Trade),  which  show  that  various  large  employers  of  labour,  such  as  breweries, 
railway  companies,  etc.,  employ  predominantly  country-born  workmen,  in  the  pro- 
portion of  40,  50,  and  sometimes  even  of  65  per  cent,  of  the  whole.  The  Metro- 
politan Police  Force,  the  Metropolitan  Fire  Brigade,  the  teachers  in  London 
elementary  schools,  the  porters  in  City  warehouses,  the  junior  clerks  in  the 
“ entering  desk  ” of  the  great  wholesale  firms,  the  subordinate  officers  of  the  Excise 
and  Customs  services,  all  include  a quite  surprisingly  small  percentage  of  Londoners. 
What  happens  to  the  London  boy  ? The  answer  is  given  in  the  grim  statistical 
facts,  that  the  district  having  the  highest  percentage  of  born  Londoners  is  Bethnal 
Green,  which  is  practically  the  poorest  ; and  that,  so  far  as  we  can  make  out,  the 
London  industry  in  which  there  is  the  highest  percentage  of  born  Londoners  is  that 
of  unskilled  general  labour.  This  section  must  now  comprise  something  like  half  a 
million  of  population  in  the  Administrative  County  of  London  alone.  Its  social 
condition  may  be  judged  from  the  fact  that  not  less  than  half  of  it  lives  in  an 
“overcrowded”  condition  (Le.,  more  than  two  persons  to  a room).  It  may  be 
added  that  Poplar  has  a larger  amount  of  it  than  any  other  London  union,  nearly 
one-tenth  of  the  whole  class  being  herded  together  in  this  one  district.  It  is  an 
ominous  fact  that  this  particular  class,  if  we  may  rely  on  the  statistics,  seems  tc 
have  doubled  in  numbers  in  London  in  the  last  forty  years,  and  to  hare  increased  at 
a greater  rate  than  the  population  as  a whole.  It  is  impossible  not  to  feel  that  this 
may  have  something  to  do  with  those  other  grim  facts  ascertained  by  Mr.  Wilson 
Fox,  namely,  that  the  applicants  to  the  London  Distress  Committees,  the  inmates 
of  the  Salvation  Army  and  Church  Army  shelters,  and  the  inhabitants  of  some 
large  common  lodging-houses  are  to  the  extent  of  86  to  93  per  cent.  London-born. 

(14)  Trade  Cycles. 

143.  It  has  been  observed,  since  at  least  the  latter  part  of  the 
eighteenth  century,  that  the  general  indusfcr}'  of  the  country  has 
described  a periodic  movement,  from  lowest  activity  to  highest  and 
V)ack  again,  within  a comparatively  short  term  of  years.  The  cycle  is 
generally  put  at  ten  to  eleven  years.  As  is  well  known,  Mill’s  descrip- 
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tion  was  this  : three  years  of  depressed  trade  accompanied  by  want  of 
employment,  fall  in  prices,  low  rate  of  interest,  and  much  poverty  ; 
three  years  of  revival  and  healthy  trade  ; four  years  describing  excited 
trade,  speculation  and  collapse  ; and  Jevons  tried  to  prove  this  periodicity 
by  examining  the  trade  of  the  country  from  the  beginning  of  the 
eighteenth  century  till  1878.* 

144.  While  one  might  deprecate  the  attempt  to  prove  that  the  cycles 
have  been  at  all  similar  in  duration — although  the  last  two  decades 
lend  more  support  to  the  theory  than  did  the  periods  examined  by 
Jevons — and  might  object  to  the  positing  of  a “ crisis  ” as  either  starting- 
point  or  issue,  or  indeed,  as  a necessary  phenomenon  of  the  cycle,  refer- 
ence to  the  annexed  table  f will  at  least  bear  out  the  proposition  that, 

* It  will  be  remembered  that  Jevons,  taking  up  a suggestion  of  Herschel,  connected 
the  cycles  with  the  power  of  the  sun’s  rays — the  period  of  maximum  appearance  of  sun 
spots  being  separated  by  an  interval  of  about  10'45  years — and  that  Bagehot  carrying 
the  idea  further,  considered  that  the  periodicity  of  trade  was  due  to  the  consequent 
fluctuation  of  harvests  affecting  the  financial  market. 


CYCLICAL  MOVEMENTS.  1815-1907. 


1815.  Reaction. 

1816.  Great  distress. 

1817.  Great  distress. 

1818.  Revival. 

1819.  Prosperity  and  reaction. 

1820.  Depression  and  revival.^ 

1821.  Revival  (agricultural  depression). 

1822.  Revival  (agricultural  depression). 

1823.  Revival  (agricultural  depression). 

1824.  Prosperity. 

1825.  Prosperity,  speculation. 

1826.  Crash. 

1827.  Distress. 

1828.  Distress. 

1829.  Distress. 

1830.  Culmination  of  distress  (inter- 

national). 

1831.  Culmination  of  distress.^ 


1832.  Depression. 

1833.  Extreme  distress. 

1834.  Revival. 

1835.  Prosperity  (depression  of  agricul- 

ture). 

1836.  Prosperity  (depression  of  agricul- 

ture). 

1837.  Reaction(depression  of  agriculture). 

1838.  Distress. 

1839.  Universal  distress. 

1840.  Universal  distress. 

1841.  Universal  distress. 

1842.  “ The  lowest  ebb.” 

1843.  Revival. 

1 844.  Prosperity. 

1845.  Prosperity  and  speculation. 

1846.  Potato  famine.® 

1847.  Crisis,  depression. 


^ The  chief  cause  of  distress  and  want  of  employment  during  these  six  years  is  obvious,  and  is 
of  little  guidance  to  us  in  1908.  It  was  an  extraordinary  and,  happily,  exceptional  period  of 
transition  from  the  isolating  circumstances  of  the  great  war  of  twenty  years  by  which  England 
was,  both  directly  and  indirectly,  affected,  to  a peace  system  in  which  the  nation  again  joined 
the  international  co-operajion  of  industry.  Both  agricultural  and  manufacturing  supply  had  to 
be  re-cast  to  meet  the  new  conditions  of  demand,  and,  till  this  was  effected,  there  was  bound  to 
be  immense  dislocation  in  both  fields  of  activity. 

® In  interpreting  the  tendency  of  these  eleven  years,  with  their  well  marked  cyclical  move- 
ment of  revival  (1821-3),  prosperity  (1824-5),  crash  (1826),  and  distress  (1827-31),  it  is  well  to 
remember  that  the  economic  equilibrium  was  greatly  disturbed  by  at  least  three  things  : (1)  The 
contiuuance  of  Protection  for  agriculture,  and  of  dear  food,  all  the  time  that  manufacture  atid 
commerce,  while  shaking  themselves  free,  were  constantly  dislocated  by  the  necessary  changes  ; 
(2)  the  rapid  spread  of  pauperisation  under  the  old  Poor  Law  ; and  (3)  the  political  agitation 
auiong  the  unrepresented  industrial  classes  which  led  to  the  Reform  Bill.  The  painful  transition 
to  factory  industry,  and  the  use  of  machinery  on  a large  scale,  would  of  themselves  Lave  caused 
great  dislocation  and  local  distress,  but  the  otter  factors  greatly  aggravated  it. 

® In  this  period,  1832-46,  the  fifteen  years  of  the  Poor  Law  Commissioners’  administration,  the 
cyclical  movement  is  again  clear,  but  is  not  so  regular  over  the  whole  field  owing  to  the  erratic 
phenomena  of  agriculture  under  Protection.  Of  the  fifteen  harvests,  eight  were  good — some  of 
them  extremely  good — and  seven  were  bad.  But,  whatever  the  crop,  the  “ agricultural  interest  ” 
was  always  complaining  of  distress  ; fine  harvests  bringing  hardship  to  some  of  the  interests  and 
bad  harvests  to  others.  The  cycle  is,  roughly  : distress  (1832-3),  revival  (1834),  growing  pros- 
perity (1835-6),  reaction  (1837),  distress  (1838-42),  revival  (1843),  prosperity  (1844-5),  crash 
(1846).  The  lowest  point  was  reached  in  1833,  ami  again  in  1842.  1834-6  were  years  of  great 

manufacturing  prosperity—  as  1823-5  had  been — and  so  were  1844-5.  (So,  probably,  would  have 
been  1846  but  for  the  “ act  of  God”).  The  disturbing  elements  are  the  perpetual  political  agita- 
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within  every  decade  since  the  great  war,  there  has  been  a time  of  deep 
depression  and  a time  of  active  trade,  and  that  the  movement  between 
the  recurrence  of  these  points  has  described  an  almost  constant  ebb  and 
flow. 

145.  This  periodicity  is  so  striking  as  to  tempt  to  the  belief  that,  if 
it  were  not  for  extra-economic  occurrences,  such  as  the  potato  rot,  the 


1848.  Distress. 

1849.  Revival. 

1850.  Revival. 

1851.  Prosperity. 

1852.  Prosperity. 

1853.  Pause. 

1854.  Depression. 

1855.  Distress. 

1856.  Distress. 

1857.  Distress  and  commercial  collapse. 

1858.  Revival. 

1859.  Prosperity. 

1860.  Prosperity.^ 

1861.  Cotton  famine. 

1862.  Distress. 

1863.  Revival. 

1864.  Prosperity. 

1865.  Wild  speculation. 

1866.  Crash  (Overends,  Gurney). 

1867.  Depression. 

1868.  Depression. 

1869.  Depression.^ 

1870.  Revival. 

1871.  General  prosperity. 

1872.  “ By  leaps  and  bounds.” 


1873.  Never  more  prosperous. 

1874.  Highest  point  of  prosperity. 

1875.  Declining  prosperity.^ 

1876.  Depression. 

1877.  Depression. 

1878.  Distress. 

1879.  Culmination  of  distress. 

1880.  Slight  improvement. 

1881. 

1882.  “ The  golden  year  of  shipbuilding.” 

1883. 

1884.  Depression. 

1885.  Distress. 

1886.  Culmination  of  distress."* 

1887.  Revival. 

1888.  Marked  Revival. 

1889.  Prosperity. 

1890.  Prosperity. 

1891.  Decline. 

1892.  Depression. 

1893.  Depression,  culminating  unemploy- 

ment. 

1894.  Settled  depression  (Barings’  crash). 

1895.  Revival. 

1896.  Slow  revival.® 


tion  of  Chartism  and  the  League ; the  six  bad  harvests  in  succession ; and  the  great  potato 
famine.  There  is  comparatively  little  dislocation  in  old  industries  through  changes  of  method  or 
appliances.  The  entirely  new  industry  of  railway  construction,  indeed,  is  a new  demand  for 
labour,  and  promises  to  take  up  any  “ surplus  ” there  might  conceivably  be. 

1 During  this  first  period  of  the  Poor  Law  Board’s  administration  the  cycle,  it  will  be  noticed, 
is  the  usual  one  of  between  nine  and  eleven  years.  There  is  depression  (1847-8),  revival  (1849- 
.50),  prosperity  (1851-2),  pause  (1853),  depression  (1854-7),  revival  (1858),  prosperity  (1859-60). 
This  time  there  are  two  crises — in  1847  and  1857.  Free  trade  seems  to  justify  itself  by  the  elimi- 
nation of  the  seasons  as  a potent  factor  even  in  agriculture,  by  the  maintenance  of  the  revenue, 
and  by  the  advance  in  imports  and  exports.  The  depression  of  1854-7  is  amply  accounted  for 
by  the  Crimean  War.  The  contentment  of  the  country  is,  perhaps,  witnessed  in  the  absence  of 
information  as  to  industrial  progress  in  several  of  the  years. 

^ In  this  period  the  cyclical  movement  is  rather  shorter.  The  crisis  of  1861  was  not  due  to 
economic  causes.  The  revival  and  prosperity  of  1863-4,  followed  by  a year  of  wild  speculation, 
and  ending  in  a commercial  crash  in  1866,  are  normal,  as  are  the  three  following  years  of  de- 
pression. 

^ These  years,  beginning  the  regime  of  the  Local  Government  Board,  have  been  grouped  because 
they  chronicle  the  last  attempt  to  keep  down  Poor  Law  expenditure  by  strict  and  strenuous 
carrying  out  of  the  old  principles.  For  once  the  cyclical  movement  seems  suspended.  They  are 
simply  six  years  of  “abounding  prosperity,”  culminating  in  1874  and  declining  in  1875,  the  im- 
pulse to  which  may  have  come  from  the  payment  of  great  part  of  the  huge  French  indemnity  in 
purchases  from  England. 

' For  the  first  four  years  of  this  period,  1876-9,  it  seems  as  if  the  cycle  were  again  suspended, 
this  time  at  fixed  and  serious  depression  culminating  in  1879.  In  1880  there  is  a slight  improve- 
ment. But  as  regards  1881,  1882,  and  1883,  when  the  country  was  distracted  by  the  Irish  ques- 
tion, one  is  baffled  by  lack  of  information,  If  we  put  them  down — as  seems  probable — as  years 
of  dulness,  the  undoubted  depression  of  the  next  three  years,  culminating  in  1886,  gives  little 
support  to  the  theory  of  decennial  periodicity.  The  steady  rise  in  Poor  Law  expenditure  is  a 
marked  feature  but  requires  much  interpretation. 

In  these  years  the  periodicity  is  well  marked  : revival  (1887-8),  prosperity  (1889-1900), 
decline  (1891),  depression  (1892-4),  revival  (1895-6).  The  period  of  depression,  however,  is  long, 
and  that  of  prosperity  short.  In  Poor  Law  expenditure,  there  is  only  one  long  increase  from 
eight  and  a half  millions  to  ten  and  a half  millions,  or  roughly,  24  per  cent. 
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cotton  famine,  or  the  change  to  Free  Trade,  the  cyclical  movement 
would  have  been  much  more  rhythmical  than  it  has  proved  to  be.  Be 
that  as  it  may,  the  fact  remains  that,  for  a century  at  least,  years  of 
good  trade  have  been  followed,  at  a shorter  or  longer  interval,  by  years 
of  bad. 

146.  But,  indeed,  the  more  closely  one  studies  the  phenomena  of 
modern  history,  the  less  will  one  be  inclined  to  wonder  at  this. 

147.  The  essential  features  of  the  present  day  system  are  that  almost 
no  one  makes  goods  or  renders  services  for  his  own  consumption  or 
support,  but — it  may  be  of  his  own  accord  or  because  he  cannot  help 
it — risks  his  fortunes  or  his  livelihood  on  catering  for  the  wants  of 
others,  taking  his  chance  of  their  buying  and  paying  at  least  cost  price 
for  the  goods  he  makes  ; that  this  production  is  so  highly  organised — 
so  much  divided  up  and  specialised — its  processes  extending  over  wide 
spaces  and  during  long  times — that,  necessarily,  the  greater  part  of  the 
supply  is  brought  forward  in  anticipation  of  demand.*  Thus  the  forces 
of  capital  and  of  labour  are  organised  so  thoroughly  and  intimately 
that,  in  production,  the  various  branches  stand  to  each  other  like  houses 
of  cards — push  over  one  and  the  whole  range  topples — and  yet  they  all 
depend  on  a demand  which  is  so  far  from  being  organised,  that  we 
should  never  guess  that  it  was  even  roughly  calculable  if  it  were  not 
for  the  statistical  facts  that  show  it  to  be  so. 

148.  When,  then,  one  considers  that,  in  an  old  country,  the  millions 
of  human  beings  have,  on  the  one  side,  cut  themselves  off  from  the 
chance  of  making  or  raising  consumable  things  for  themselves,  and 
have,  on  the  other,  risked  everything  on  meeting  a demand  which  is 
subject  to  all  the  vicissitudes  of  human  desires,  the  wonder  rather  is 
that  demand  and  supply  should  ever  come  into  equilibrium.  Those  who 
look  upon  the  cyclical  dislocation  as  a grievance  to  be  urged  against  the 
modern  system — perhaps  to  condemn  it — would  do  well  to  remember 
that,  in  a world  where  harvest  comes  but  once  a year,  steady  week-in 
week-out  employment,  and,  what  is  more,  steady  week-in  week-out 
wage,  is  the  new  thing  and  the  “ unnatural  ” thing. 

149.  Assuming,  then,  that,  in  an  ideal  type  of  industrial  organisation, 
supply  would  just  meet  demand  and  demand  just  take  off  supply,  and 
employment  thus  be  kept  continuous,  it  is  easy  to  see  that,  under  the 
modern  system,  mistakes  are  liable  to  occur  from  two  sides. 

150.  If  demand  to  any  extent  changes  its  usual  channels  and  amounts 
— and  this  is  all  the  more  likely  to  happen  the  more  the  human  de- 
manders,  as  a whole,  arrive  at  a position  where  their  “ demand  ” is  not 
limited  by  their  physical  wants,  but  expresses  the  desires  and  caprices 


* “ The  organisation  and  specialisation  of  anticipation  is  one  of  the  most  character- 
istic features  of  the  modern  economic  world.”  Professor  Chapman.  (Evidence, 
Yol.  YIIL,  84791  (18).) 

1897.  Prosperity. 

1903. 

Depression. 

1898.  Prosperity. 

1904. 

Distress. 

1899.  G-reat  prosperity. 

1905. 

Revival. 

1900.  Culmination  of  prosperity. 

1906. 

Prosperity. 

1901.  Slow  ebb. 

1907. 

Prosperity  and  decline.^ 

1902.  Slow  ebb. 

1 In  this  period  also  the  periodicity  is  well  marked  ; prosperity  (1897-1900),  decline  (1901-2), 
depression  (190.3-4),  revival  (1905),  prosperity  (1906),  prosperity  and  decline  (1907).  The  period 
of  good  trade,  however,  this  time,  is  long  ; that  of  actual  depression,  short.  The  most  notable 
feature  of  all,  perhaps,  is  the  enormous  increase  of  Poor  Law  expenditure,  rising  to  fourteen 
millions  in  1905. 
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of  a manifold  pleasurable  life;  or  if  supply  for  the  moment  Hoods  any 
of  its  channels — which  any  little  spurt  of  demand  always  tempts  it  to 
do  — there  are  unsold  goods  ; sooner  or  later,  in  greater  or  lesser  degree, 
there  is  a check  to  further  production. 

151.  But  the  moment  there  is  this  dislocation  to  any  appreciable 
extent,  it  spreads  like  a contagion.  The  retail  shop,  after  all,  is  the 
centre  where,  in  most  cases,  demand  and  supply  ultimately  meet,  and  it 
is  from  this  centre  that  the  contagion  spreads.  Some  workers  are 
thrown  out  of  work.  Having  no  wages,  they  bu}^  less  from  the  shops. 
The  shops,  with  unsold  goods  on  their  shelves  and  diminished  takings 
in  their  tills,  cannot  give  the  usual  orders  to  the  merchants  and  manu- 
facturers who  supply  them.  In  turn,  the  merchants  and  manufacturers, 
with  unsold  stocks  and  reduced  sales,  cannot  buy  as  they  did  from  the 
shops  which  supply  them.  This  contraction  of  demand  in  course  of 
time  affects  shipping  and  all  the  transit  trades  which  bring  them 
material  and  take  away  products,  and  the  persons  engaged  in  them 
curtail  their  purchases  from  their  shops.  At  every  step,  some  shop  or 
other,  as  it  were,  is  affected  and  spreads  the  contagion  back  to  those 
who  till  its  shelves.  And  so  the  dislocation  spreads  ; until  the  thought- 
ful observer  wonders  how  industry  is  ever  to  get  a start  out  of  the 
depression  and  stagnation  in  which  it  is  sunk. 

152.  But,  mysterious  as  may  be  the  reason  of  the  new  start,  it  is 
obvious  that,  so  soon  as  the  start  is  made,  the  same  contagion  revives 
the  whole  organised  fabric.  The  workers  in  some  industry  or  other  are 
put  on  full  time.  Their  increased  wages  How  necessarily  to  the  shops  ; 
the  shelves  are  depleted  and  rapidly  refilled  ; all  those  who  supply  the 
shops  feel  the  stimulus  of  new  demand,  and  in  turn  hand  it  on  to  the 
shops  with  which  they  deal.  In  a short  time,  to  everybody’s  astonish- 
ment, it  is  found  that  trade  is  again  on  the  up-grade — happy  if  it  is  not 
overdone  and  hurried  into  speculation  and  premature  collapse. 

153.  Apparently  economists  up  till  now  have  looked  on  periodical 
depression  and  unemployment  as  inevitable,  just  as  one  looks  for  break- 
downs in  a motor  car — as  “ the  shadow  side  of  progress  itself,”  to  use 
Reseller’s  words.  The  industrial  world,  they  never  weary  of  sa5dng, 
had  become  a very  highly  organised  machine,  capable  of  producing 
immense  quantities  of  wealth  of  all  sorts,  but,  like  all  highly  organised 
machinery,  apt  to  get  out  of  order  now  and  then.  Indeed,  a very  little 
thing  dislocated  the  fine  interacting  arrangements.  The  whole  fabric 
had  become  so  organic  that  a Haw  or  defect  in  one  place  spread  like  a 
plague  and  depression  in  one  trade  ended  in  almost  universal  depression. 
Some  mills  went  on  short  time  ; others  dismissed  part  of  their  workers  ; 
and,  without  much  warning,  men,  often  enough,  found  themselves  walk- 
ing about  in  a world  full  of  wealth,  and  yet  unable  to  get  the  day’s  work 
that  would  give  them  a claim  on  it. 

154.  Business  men,  too,  aware  of  this  cyclical  movement,  never 
regarded  the  year’s  income  as  net,  but  counted  on  taking  the  bad  with 
the  good  ; and  the  upper  working  classes  insured  themselves,  so  far  as 
they  could,  against  occasional  want  of  employment  through  their  Trade 
Unions. 

155.  But  during  the  inevitable  periods  of  depression,  those  who  would 
not  insure  and  those  who  could  not — and  it  is  much  to  be  feared  that 
the  latter  suffered  by  confusion  with  the  former — if  they  would  not 
starve,  had  to  live  partly  or  wholly  on  other  people. 
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15G.  This  was  the  problem  as  it  presented  itself  to  observers  probably 
up  till  the  end  of  the  century,  and  it  was  serious  enough. 

157.  It  did  not  fail  to  be  pointed  out  that,  in  the  best  of  times,  there 
never  was  less  than  2 per  cent,  of  unemployment  among  the  members  of 
the  best  organised  trade  societies ; * that,  in  bad  years,  the  percentage 
rose  to  9 or  10 ; if  this  were  the  case,  it  was  argued,  among  the  best 
organised  workers,  what  must  it  be  among  the  worst,  or  among  those 
who  had  no  organisation  at  all.f  For,  as  the  century  went  on,  in  spite 
of  the  increase  of  wealth — or  perhaps,  on  account  of  it,  for,  the  larger 
the  individual’s  income,  the  more  difficult  to  predict  his  demand — there 
did  not  seem  to  be  much  ground  for  hoping  that  the  period  and  intensity 
of  depression  might  diminish  within  the  cyclical  years.  Of  course,  the 
more  the  certainty  of  the  cycle  was  realised  and  believed  in,  the  easier 
it  was  for  the  employing  class  to  meet  it  and  even  to  profit  by  it.  If  a 
manufacturer,  for  instance,  believed  that,  in  a couple  of  years,  there 
would  be  a strong  demand  for  goods  that  were  at  the  moment  unsale- 
able, it  would  at  least  give  him  courage  to  carry  on  over  the  intervening 
time.  But  for  the  worker  there  was  no  such  compensation.  The  only 
possible  way  of  providing  against  the  miseries  of  unemployment  was  by 
insurance — a thing  for  which  there  were  no  facilities  in  the  unskilled 
trades  even  where  they  were  organised  in  Trade  Unions — a thing  which 
the  low  level  of  unskilled  wages  seemed  unable  to  provide — a fortiori, 
a thing  which  the  unorganised  worker  could  not  be  expected  to  do  for 
himself. 

158.  There  was  some  plausibility,  then,  in  the  contention  of  those 
who  claimed  that  the  “ competitive  system  ” was  a failure  ; that  it  did 
not  and  could  not  in  its  nature  lead  to  the  steady  rise  of  the  whole  com- 
munity to  a level  where  everyone  “ willing  to  work  ” would  be  sure  of 
getting  work  to  keep  him  and  his  family  in  independence,  and  prevent 

* This  2 per  cent.,  however,  is  rather  misleading.  As  explained  by  Mr.  Barnes  (Evi- 
dence, Vol.  YIII,,  82895)  among  the  100,000  or  so  members  of  the  Amalgamated  Society 
of  Engineers,  there  are  always  some  few  who  are  not  in  the  right  place,  or  are  registered 
as  unemployed,  when,  as  a matter  of  fact,  they  are  simply  changing  over  from  one  employ- 
ment to  another.  Mr.  A.  Wilson  Fox  considers  the  2 per  cent,  probably  an  irreducible 
minimum  : “ There  will  always  be  men  out  of  work  between  jobs,  or  on  account  of 
breakdown  in  machinery,  or  on  account  of  bad  weather,  etc.”  (Evidence,  Vol.  IX., 
98897.) 

t As  to  the  adequacy  of,  and  the  validity  of  inference  from,  the  “ unemployed  per- 
centage,” see  evidence  of  Professor  Chapman,  Vol.  VIII.,  84791  (2-3),  and  passim  the 
two  Memoranda  prepared  for  the  Commission  at  the  Board  of  Trade,  entitled  “ Method 
of  Compilation  of  Board  of  Trade’s  Percentages  of  Unemployed  and  the  extent  to  which 
they  may  be  taken  as  a Measure  of  Unemployment,”  and  “ Cyclical  Trade  Depressions  ” 
(Vol.  IX.,  Appendix  XXI.,  A.-B.).  Cf.  also  evidence  of  Mr.  A.  Wilson  Fox,  Vol.  IX., 
98826  : “ After  all,  we  only  get  the  figures  for  some  600,000  Trade  Unionists,  and  I am 
somewhat  sceptical  about  applying  them  to  the  2,000,000  trade  unionists.  One  reason  is 
that  I think  we  have  got  figures  from  some  trades  which  are  particularly  susceptible  to 
changes,  in  bad  times,  such  as  the  shipbuilding,  the  building  and  the  engineering..  Then 
another  reason  is  that,  among  the  Trade  Unions  we  leave  out,  there  are  large  bodies  of 
men  who  are  seldom  out  of  employment  at  all,  such  as  railway  servants  (80,000),  textile 
workers  (13,000)  and  coal-miners  (400,000).  Therefore,  I do  not  think  it  would  be  safe 
to  apply  our  unemployed  figures  to  the  Trade  Unions  as  a whole  ; and,  a fortiori,  I do 
not  think  it  is  safe  to  apply  them  to  the  11,000,000  of  working  people,  and  I do  not 
think  that  anybody  would  suggest  that  one  could  apply  the  definite  information  which  we 
have  got  as  to  the  600,000  to  the  11,000,000  ” (98850).  As  to  the  question  whether 
there  is  a larger  proportion  of  unemployment  among  unionists  or  non-unionists, 
Mr.  Fox  will  not  express  an  opinion  ; there  are  pros  and  cons  ; “ I think  it  a very  argu- 
able point  ” (98862-9).  Similarly  with  the  question  whether  depression  affects  unskilled 
men  more  than  skilled  men  : “ It  is  very  difficult  to  say”  (98875). 
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his  falling  from  the  standard  of  comfort  which  he  attained  or  might 
have  attained  when  the  periodic  tide  was  at  its  height. 

159.  The  contrast  was  continually  made  with  some  fancied  golden  age 
when  people  lived  on  the  land,  and,  if  they  lived  barely,  could  not,  at 
any  rate,  blame  anyone  but  the  Creator  for  bad  crops ; and  even  those 
who  were  most  convinced  that  there  never  had  been  such  an  age  histori- 
cally, and  that  the  existing  population  could  never  have  been  subsisted 
under  the  old  agricultural  system,  felt  some  regret  that  there  was  no 
simple  life  and  labour  left,  where  a man,  unable  to  find  an  employer, 
might  retire  from  the  stress  of  competition,  and  grow  his  own  potatoes. 

160.  This  feeling  was  intensified  as  wealth  increased,  and  as  the  Trade 
Unions  raised  the  conditions  of  the  organised  workers  till  they  were  able 
to  protect  themselves  by  “unemployed  benefit”  and  invested  savings, 
while  yet  the  wages  of  the  lower  classes  of  workers  were  seen  to  be  in- 
sufiicient  either  to  allow  them  to  save  much  or  to  contribute  enough  to 
their  Unions  to  secure  the  out-of-work  payment. 

161.  At  every  time  of  bad  trade,  then,  when  numbers  were  thrown 
out  of  work,  it  was  felt  that,  however  much  the  problem  was  compli- 
cated and  the  real  issues  confused  by  the  appearance  of  large  numbers 
who  obviously  owed  much  of  their  distress  to  improvidence,  drink,  and 
laziness,  there  were  many  who  did  not  deserve  to  be  thrown  on  charity 
or  the  Poor  Law — who  were  really  the  victims  of  a system  of  organised 
production  in  which  occasional  bad  times  and  dislocation  were  inevitable. 
Thus  local  bodies  were  compelled  by  public  opinion  to  open  “ relief 
works”  to  “tide  over”  the  temporarily  unemployed. 

162.  The  experience  of  these  relief  works  was  almost  always  the  same. 
Any  examination,  however  perfunctory,  weeded  out  large  numbers ; of 
those  who  got  to  work,  the  great  majority,  judged  by  results,  were  not 
economically  worth  the  barest  subsistence.  But  however  unsatisfactory 
these  relief  works  were — however  little  help  they  gave  to  the  skilled 
artisan,  whose  skill  was  there  of  no  advantage  to  him,  and  however  much 
was  wasted  on  unworthy  applicants  whom  it  would  have  been  better  to 
drive  on  to  the  Poor  Law  and  to  make  feel  the  beneficence  of  the  de- 
terrent principle^ — they  at  least  took  a few  of  the  “ temporarily  unem- 
ployed ” off  the  streets  ; kept  them  in  the  habit  of  work  ; and  left  them 
the  self-respect  of  doing  something  for  a living.  When  trade  revived, 
the  relief  works  were  closed  ; the  unemployed  were  supposed  to  have 
gone  back  to  their  own  work  again  ; and  the  problem  did  not  come  before 
the  public  till  the  inevitable  cycle  brought  the  same  phenomenon  over 
again. 

163.  It  may  well,  indeed,  be  the  case  that,  at  some  future  time,  the 
community  will  wonder  why,  during  the  last  quarter  of  century  or  so, 
when  the  evils  of  recurring  depression  and  unemployment  were  fully 
recognised  by  those  who  watched  the  phenomena  from  outside  and 
had  nothing  to  gain  from  them,  so  little  thought  was  given  to  the  remedy- 
ing of  these  cyclical  disturbances,  except  on  the  part  of  those  whose 
methods  aimed  at  a complete  overturn  of  the  system  of  private  employ- 
ment. In  defence  of  this  general  inaction,  it  may  be  urged  that  laissez- 
faire  had  worked  so  well  in  the  earlier  parts  of  the  century  that  it  was 
a little  difficult  to  believe  that  conscious  planning  and  regulation  of  in- 
dustry on  the  part  of  any  central  body  could  do  much  to  improve  matters. 

164.  Probably  those  who  were  most  honestly  concerned  about  the 
failure  of  this  halting  organisation  of  industry  to  do  all  that  might  have 
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been  expected  of  it — where  they  did  not  rest  content  with  the  know- 
ledge that,  on  the  whole,  things  were  better  than  they  ever  had  been  in 
historical  times — took  courage  from  the  hope  that  as  wealth  increased, 
the  Unions  even  of  unskilled  workers  would  become  strengthened  and 
add  on  unemployed  benefits  ; that,  as  free,  compulsory,  and  universal 
education  showed  its  results  on  the  rising  generation,  fewer  parents 
would  be  content  to  send  their  children  into  the  unskilled  trades  ; or  that, 
as  the  co-operative  movement  kept  on  gathering  more  and  more  of  the 
working  classes  within  its  fold,  not  only  would  the  habit  of  saving  grow, 
but  more  and  more  production  would  be  gathered  into  the  hands  of  an 
organisation  which  claimed,  and  seemed,  to  be  singularly  free  from  these 
cyclical  fluctuation s.’-*' 

165.  But  still  it  was  not  recognised  that  there  was  any  deeper  pro- 
blem than  how  to  minimise  the  fluctuations,  and  to  carry  over  those  who 
were  unfortunate  enough  not  to  have  other  provision  till  such  time  as  the 
depression  passed  away.  The  only  applicant  technically  qualified  to  be 
set  to  relief  work  under  the  Unemployed  Workmen  Act  of  1905 — which, 
indeed,  only  continued  the  policy  of  previous  municipal  and  local  efforts 
to  meet  the  same  emergencies — was  the  real  unemployed  workman 
suflfering  from  temporary  depression  in  his  particular  trade,  and  the 
object  of  the  relief  work  was,  as  has  been  so  often  said,  simply  to  tide 
him  over  ” tilLhe  got  back  to  his  own  work.  The  typical  case  may  be  taken 
to  be  that  of  builders’  labourers,  where  the  demand  for  this  particular 
service,  temporarily  interrupted  by  the  cessation  of  the  normal  activity 
of  building,  was  sure  to  recur. 

166.  And  it  cannot  be  too  strongly  emphasised  that  this  problem  of 
cyclical  fluctuations  remains,  and  seems  likely  to  remain  even  if  we 
made  every  man  a skilled  workman,  and  enrolled  him  in  a Trade  Union 
paying  unemployed  benefit ; that  it  is  a distinct  problem  calling  for  its 
own  remedies  or  alleviations ; and  that  it  is  a matter  of  extreme  impor- 
tance that  it  should  not  be  confused  with  the  other  problem  which  seems 
now  to  have  emerged,  and  which  we  must  now  try  to  enunciate. 

(15)  The  New  Problem:  Chronic  Under-Employment. 

167.  At  every  Relief  Committee — and  later,  at  every  Distress  Com- 
mittee— there  appeared  large  numbers  who  did  not  seem  to  “ fit  in  ” with 
the  theory _on  which  relief  or  distress  funds  were  based.  This  theory, 
as  we  have  seen,  was  that,  in  times  of  good  trade,  there  was  approxi- 
mately full  employment  for  all  classes ; that,  in  the  bad  years,  and,  of 
course,  at  all  times  when  any  special  non-economic  calamity  had  occurred, 
there  were  unemployed — people  thrown  out  of  work  from  no  fault  of 
their  own — who  must  be  supported  till  the  times  were  better ; that  a 
Poor  Law  Provision  which,  rightly  or  wrongly,  carried  some  measure  of 
stigma,  was  not  the  right  kind  of  provision  for  working  people  who 
merely  required  to  be  “ tided  over  ” a period  which  experience  had  shown 
to  be  inevitable. 

168.  But  now,  before  every  Committee,  appeared  numbers  in  the  prime 
of  life  as  regards  years,!  to  whom  the  idea  of  “tiding  over”  was  evi- 

* It  is  a noteworthy  fact  that,  during  the  very  bad  year  1886,  the  co-operative  sales 
did  not  fall  off. 

t The  average  age  of  the  unemployed  is  a matter  on  which  it  seems  impossible  as  yet 
to  give  authoritative  statistics.  In  some  distress  committees,  statistics  of  age  were 
taken,  not  of  the  total  applicants,  but  only  of  those  who  actually  obtained  work.  But 
one  of  the  main  reasons  for  selecting  men  for  work  was  that  the  applicants  had  a number 
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dently  quite  inapplicable.  They  seemed  to  fall  into  three  distinct 
categories : the  Casual  workers,  the  Seasonal  workers,  and  the  Unem- 
ployables. 

169.  (1)  The  Casual  Workers. — These  are  men  engaged  from  hour  to 
hour  or  day  to  day,  and  for  whom  it  is  a matter  of  chance  whether  em- 
ployment will  be  forthcoming  on  the  morrow.  At  the  best  of  times, 
they  are  never  taken  up  into  regular  industry,  but  count  themselves 
well  off  if  they  obtain  four  days  a week  of  work.  In  dull  seasons  and 
at  exceptional  times,  these  casuals  are,  of  course,  more  unemployed  than 
usual,  and  they  appear  in  crowds  wherever  relief  work  is  to  be  had. 

170.  The  type  of  “ casual”  is  the  dock  labourer.  This  class,  and  the 
problem  it  presents,  must  have  been  in  evidence  ever  since  there  were 
great  docks.  In  an  Appendix  to  the  1834  Report,  for  instance,  we  find 
the  following  statement  about  Limehouse  : “ No  doubt  many  families 
are  relieved  on  the  ground  that  their  wages  are  insufficient  to  maintain 
their  children.  This  is  generally  the  case  in  the  docks,  where  the  wages 
paid  are  generally  very  small  in  amount  to  even  constant  labourers,  and 
insufficient  to  support  a large  family,  but  when  it  is  considered  that 
many  hundreds  of  persons  are  hanging  about  the  walls  of  these  estab- 
lishments from  day  to  day  without  being  employed  at  all,  or  perhaps  at 
most  but  one  or  two  days  out  of  the  six,  it  must  be  obvious  that  one  or 
two  days’  pay  cannot  keep  their  families  for  a week,  and  the  deficiency 
is  of  course  supplied  from  the  poor  rate.  If  the  redundant  labourers 
were  taken  off,  the  constant  labourer  would  be  able  to  demand  a suitable 
return  for  his  labour  in  the  docks,  the  manufactory,  and  the  shops,  by 
reason  of  the  scarcity.”  * 

171.  The  history  of  the  growth  of  dock  labour  since  that  time  would 
practically  be  a history  of  the  great  docks,  and  it  would  be  beyond  our 
province  to  enter  on  this,  further  than  to  suggest  that  it  is  since  1834 
that  the  growth  of  our  import  and  export  trade  has  opened  up  the  great 
tidal  rivers  and  estuaries,  and  made  cities  on  their  banks  and  at  their 
mouths  the  great  centres  for  the  labour  connected  with  the  loading  and 
unloading  of  ships  and  the  warehousing  of  goods.  Cardiff  and  the  other 
Welsh  ports,  for  instance,  owe  their  importance  to  the  opening  up  of  the 
coal  fields  ; Middlesbrough — an  entirely  new  town  since  1830 — to  the 
.development  of  the  Cleveland  iron  industry,  and  so  on.  To  this  extent 
the  problem  of  dock  labour  is  a new  one,  though  its  features  are  un- 
changed since  1834 — large  numbers,  in  excess  of  demand  even  on  the 
busiest  days,  hanging  about  hoping  to  get  a job,  and  finding  employment 
just  sufficient  to  keep  them  from  seeking  work  elsewhere. 

172.  The  reason  why  there  should  be  more  or  less  of  an  industrial 
swamp  at  every  shipping  centre  requires  little  explanation.  The  work 
of  the  ordinary  docker  requires  nothing  but  muscular  strength  and  not 
always  even  that.  Consequently,  the  ranks  are  recruited,  not  only  from 
the  families  of  dockers,  but  from  those  who  come  by  sea  looking  for 

of  young  dependent  children,  ^.e.,  generally,  men  between  twenty-five  and  thirty-five 
years  of  age.  And  there  can  be  no  doubt,  not  only  that  many  of  the  better  class  unem- 
ployed, owing  to  pride  and  independence,  did  not  apply  to  the  distress  committees  at  all, 
but  that  many  elderly  and  old  men  were  deterred  from  applying,  owing  to  the  rough 
nature  of  the  work  offered.  It  is  quite  certain,  however,  that  very  large  numbers  are 
between  twenty  and  forty  years  of  age.  It  is  significant  that,  in  all  probability,  the 
average  age  of  the  unemployed  belonging  to  unskilled  is  lower  than  that  of  the  un- 
employed belonging  to  skilled  industries.  (Mr.  R.  H.  Tawney,  Evidence,  Yol.  IX.,  9GG17.) 

* Appendix  B.  (2),  p.  108. 
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work  and,  of  necessity,  take  the  first  thing  that  offers,  and  from  the 
failure  of  all  classes.  Casualty  here  is  added  to  want  of  skill,  and  the 
combination  is  deplorable  in  all  its  consequences.^* * * §-' 

173.  There  is,  moreover,  an  attraction  at  the  docks,  which  strongly 
appeals  to  very  many.  It  is  that  there  is  no  fixed  engagement,  and  that 
yet  there  is  a reasonable  chance  of  getting  a job  or  two — with  overtime 
paid  extra — each  week.  The  “ docker’s  romance,”  as  it  is  called,  is  that 
he,  alone  of  all  tradesmen,  can  take  days  off  when  he  likes,  without 
suffering  for  it.  And  while  the  life  does  not  lose  its  attractiveness, 
the  number  of  dockers  required  has  probably  diminished  owing  to  labour- 
saving  machinery,  such  as  cranes,  elevators,  etc.  The  docker’s  work 
being  necessarily  intermittent,  he  gets  into  the  habit  of  it,  and,  even 
where  it  need  not  be  irregular,  makes  it  so  : the  irregular  wage  dis- 
courages methodical  expenditure ; and  the  docker  becomes  a by-word  for 
thriftlessness,  f 

174.  Unfortunately,  casual  labour  is  not  confined  to  the  persons  who 
load  and  unload  ships.  The  occupation  of  the  store  porters,  in  the  great 
warehouses  which  line  the  docks  for  miles  in  Liverpool  and  other  places, 
is  even  more  irregular.  “ It  is  utterly  impossible,”  says  Mr.  A.  L.  Rath- 
bone,  “ as  a rule,  for  the  warehouseman  himself  to  tell  from  day  to  day 
how  many  men  he  will  require  the  following  morning.  He  may  have  a 
heavy  stock  of  any  particular  class  of  goods  in  his  warehouse,  the  owner 
of  which  may  sell  it,  say,  late  in  the  afternoon  ; the  order  is  passed 
through,  and  the  carrier  applies  for  delivery  first  thing  in  the  morning. 
The  warehouseman  thus  requires  a considerable  number  of  men  ; but, 
for  days  on  end  even  although  he  has  a heavy  stock  in  his  warehouse, 
he  may  not  require  more  than  one  or  two  hands  besides  himself  to 
attend  to  sampling  orders,  and  such  small  matters  of  that  kind.”! 

175.  In  pig  iron  and  steel  smelting  at  Middlesbrough,  again,  there  is 
much  casual  labour,  particularly  in  shipping  and  stocking  the  huge 
amounts  of  iron  ore  and  crude  metal,  where  men  are  employed  by  the 
hour,  ton,  or  job,  and  labour  is  liable  to  interruption  by  bad  weather,  or 
a lull  in  shipment.  In  Birmingham,  all  the  large  locomotive  works,  as 
well  as  the  larger  metal  works,  employ  a number  of  casual  labourers, 
taken  on  by  the  day  and  hanging  about  the  gates  between  jobs.§  In 
engineering,  the  ship  repairers’  men,  employed  in  all  the  dock  centres  in 
repairs  to  ships  and  ships’  engines,  are  employed  for  long  hours  at  high 
pressure,  and  are  then  thrown  out  of  work  till  the  next  repairing  job. 
The  railway  compa'nies  also  employ  casual  labour — generally  as  temporary 
porters — at  times  of  holiday  pressure  to  a varying  extent,  but  so  far  as 
possible  prefer  to  get  extra  labour  by  transferring  men  from  one  grade 
to  another.  The  occupation  of  carmen  again  is  a very  casual  employ- 
ment : in  London,  at  the  busiest  times,  5,000  out  of  42,000  are  said  to  be 
idle,  and  two-thirds  only  belong  to  permanent  staffs. 


* It  need  scarcely  be  said  that  labour  may  be  entirely  unskilled  and  yet  not  casual.  In 
Burton,  for  instance,  very  many  of  the  occupations  connected  with  brewing  require  no 
special  skill,  and  a large  proportion  of  the  employes  are  unskilled  labourers,  so  much  so 
that  Burton  may  be  called  a “ labourers’  town.”  {Cost  of  Living  of  the  Working  Classes^ 
Cd.  3864,  1908.) 

t On  account  of  its  extent  and  special  features,  the  present  phenomena  of  dock  labour 
form  the  subject  of  a separate  section  ( (21.)  p.  356). 

I Evidence,  Vol.  VIII.,  Appendix  Ixiii.  (9).  Cf  also  Mr.  Pringle’s  Memorandum  on 
Fluctuations  of  Enij)loyment  in  a Liverpool  Grain  Warehouse. 

§ Final  Report  of  Mr.  Steel-Maitland  and  Miss  Squire,  p.  97. 
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176.  For  most  men,  indeed,  as  has  been  said,  “ employment  consists  of 
a succession  of  jobs,”  but  it  is  bad  in  every  respect  when  the  jobs  are 
discontinuous  and  of  irregular  duration.  This  is  the  characteristic  of 
the  many  trades  connected  with  buildings  where  the  guaranteed  employ- 
ment seldom  extends  beyond  the  completion  of  the  particular  contract, 
and  is  at  all  times  subject  to  interruption  by  bad  weather.*  There  seems 
in  fact  to  be  good  reason  for  thinking  that  the  history  of  the  building 
trade  during  the  last  few  years  is  responsible  for  greatly  adding  to  the 
number  of  casuals.  Between  1891  and  1901  the  new  and  striking  activity 
of  municipalities  in  water,  gas,  electricity,  tramways,  housing,  drainage, 
etc.,  not  only  increased  the  flow  of  population  into  urban  centres,  but 
induced  a disproportionate  flow  of  capital  and  labour  into  the  building 
trades,  and  the  ebb  of  the  tide  has  left  both  plant  and  men  stranded. 
This  was  particularly  unfortunate,  as  these  industries  already  employed 
so  much  unskilled  and  casual  labour.  In  time,  no  doubt,  building  will 
revive — it  is  usually  the  last  to  feel  a depression  of  trade  and  the  last 
to  recover — but  it  will  not  be  till  the  cycle  has  entered  on  its  upward 
course  ; and  if  it  be  true,  as  asserted,  that,  owing  to  recent  improve- 
ments, the  unskilled  labour  necessary  has  gone  down  to  about  one-half, 
the  industrial  swamp  in  the  building  trades  will  rival  that  at  the  docks. 

177.  Whether  casual  labour  is  increasing  and  in  what  proportion,  may 
be  a question.  Some  witnesses  are  of  opinion  that,  in  cities  like  London, 
there  is  more  tendency  to  take  on  and  dismiss  people  at  short  notice 
than  there  used  to  be,  and  much  less  employment  of  men  for  long 
periods.!  But,  in  industries  where  much  and  expensive  plant  is  used — 
and  the  range  of  such  industries  is  increasing — the  tendency  would  seem 
to  be  in  the  other  direction.  “Were  ‘home-work’  impossible,  it  is 
probable  that  there  would  be  greater  regularity  of  employment  in  certain 
branches  of  the  tailoring  trades  : were  expensive  machinery  needed  for 
brickmaking,  it  would  soon  be  carried  on  all  the  year  round.”  1 

178.  Investigations  into  the  circumstances  of  the  casual  unemployed 

* The  excessive  specialisation  in  the  building  trades  of  itself  leads  to  unemployment. 
Among  even  the  lower  grades  there  are  scaffolders  and  bolsters,  timbermen,  mason’s 
labourers,  bricklayer’s  labourers,  carpenter’s  labourers,  plumber’s  mates,  and  painter’s 
labourers,  all  men  who  have  acquired  skill  in  those  particular  sections,  and  are  not 
always  ready  to  take  up  other  work,  “ Very  seldom  would  a labourer  think  of  asking 
for  employment  in  any  other  section  but  that  which  he  was  accustomed  to.”  (Report 
of  Messrs.  Jackson  and  Pringle,  Appendix  p.  417.) 

t The  tendency  in  this  direction  is  perhaps  illustrated  from  the  G lasgow  baking  trade. 
On  all  days  of  the  week  there  is  a great  demand  for  early  morning  bread,  and,  on 
Saturdays,  the  average  daily  demand  is  doubled.  So,  instead  of  keeping  a staff,  say,  of 
twenty  men,  fifteen  men  are  permanent  and  ten  are  taken  on  for  the  first  half  days 
during  the  week  and  for  the  whole  of  Saturday.  Of  these  workers  it  is  said  ; “ They 
gradually  become  confirmed  in  unsteady  habits,  and  among  them  there  are  very  few  cases 
where  a little  help  would  be  of  much  service.”  (Mr.  James  Macfarlane,  Evidence, 
Vol.  IX,,  Appendix  cv.) 

J For  an  analysis  of  the  tendencies  which  make,  some  for  greater,  some  for  less, 
regularity  of  employment,  see  the  Report  of  the  Special  Committee  on  Unskilled  Labour 
of  the  Charity  Organization  Society,  1908,  pp.  4-8.  “ The  conclusions  are  shortly  these. 
Apart  from  large  disturbing  influences,  there  is  a constant  process  of  consolidation  and 
organisation  going  on  in  any  large  group  of  industries,  by  -which  the  total  opportunities 
for  employment  tend  to  become  more  regular.  Again,  the  increased  use  of  capital  in 
machinery  displaces  hand-labour,  with  the  result  that  the  demand  for  labour  is,  on  the 
whole,  regularised,  and  in  the  case  of  the  lower  grades  of  employment  the  quality  of 
the  labourer  demanded  is  raised.  On  the  other  hand,  in  so  far  as  casual  labour  is  itself 
a cause  tending  to  produce  a permanent  over-supply  in  the  labour  market,  there  are 
likely  to  arise  new  forms  of  industry,  constituting  a fresh  demand  for  casual  labour  so 
long  as  this  labour  remains  cheap.” 
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seem  to  show  that,  if  anything  is  to  be  done  with  this  class,  it  must  be 
done  for  them.  They  are  unable  to  work  out  their  own  salvation.  The 
Toynbee  Trust  Inquiry  into  the  condition  of  the  unemployed  in  1895-6 
reported  that  their  most  marked  characteristic  was  their  “ stolidity,” 
their  “ inability  to  accept  change,”  “ their  willingness  to  rely  on  someone 
else— wife,  children,  or  charity,  till  another  similar  job  turned  up.” 

179.  Casual  labour,  besides,  has  this  heavy  additional  handicap,  that 
it  does  not  give  the  material  for  building  up  an  industrial  “ character,” 
such  as  domestic  servants  and  seamen,  for  instance,  find  indispensable. 
It  has  been  suggested  that,  in  relief  or  distress  work,  the  best  method 
of  discriminating  between  “ deserving”  and  “undeserving”  * is  to  take 
records  of  past  employments,  and  it  has  seemed  to  some  that  provision 
should  be  made  for  workers  generally  providing  themselves  with  a kind 
of  industrial  dossier,  where  the  duration  and  value  of  their  jobs  would 
appear  to  their  credit.  But  it  is  practically  impossible  for  the  casual 
labourer  who  is  engaged  only  by  the  hour,  day,  or  job,  and  passes  from 
employer  to  employer  in  the  course  of  the  week,  to  build  up  such  a 
“ character.” 

180.  It  is  quite  evident  that  “ tiding  over  ” is  not  an  idea  on  which  to 
base  any  remedy  for  such  workers.  The  distress  at  the  docks,  for 
instance,  is  not  due  to  temporary  depression — although  things  are  worse 
during  these  depressions.  If  relief  works  are  opened  in  the  vicinity, 
they  will  be  flooded  by  this  class — particularly  if  the  work  is  for  two  or 
three  days  a week — but  nothing  that  is  done  there  will  make  the  casual 
less  a casual.  Evidently  the  most  that  “ tiding  over  ” can  do  for  such 
people  is  to  tide  them  over  perhaps  from  six  days  a week  at  relief  work 
to  four  days  a week  at  their  own  casual  jobs. 

181.  (2)  The  Seasonal  Workers. — These  are  workers  whose  work 
describes  a cycle  within  a cycle ; people  fully  employed,  perhaps,  for 
some  months  of  the  year  and  idle  the  rest.  This  class  also  comes  largely 
into  prominence  at  times  of  relief  work — if  it  be  the  off-season  with 
them. 

182.  In  a sense  nearly  all  workers  are  seasonal,  their  trades  busy  in 
certain  months  and  slack  in  others.  To  quote  the  Memorandum  prepared 
for  us  at  the  Board  of  Trade  on  Statistics  of  Seasonal  Industries  and 
Industries  carried  on  hy  Casual  Labour,  “ Seasonal  fluctuation  is 
found  to  a more  or  less  marked  degree  in  nearly  every  industry.  . . . 
The  seasons  on  the  whole  are  least  marked  and  least  regular  in  industries 
connected  with  the  manufacture  and  use  of  metals — engineering,  ship- 
building, miscellaneous  metal  trades,  iron  and  steel  working,  tinplate, 
and  steel  sheet  milling.  Here  seasonal  fluctuation  is  not  so  much  absent 
as  liable  to  be  overridden  by  other  movements,  in  particular,  cyclical 
fluctuation.”  f In  the  best  industries,  indeed,  employment  is  kept  con- 

* Unfortunately,  as  we  think,  in  many  of  the  distress  committees,  investigation  into 
character  and  record  has  been  banned,  and  preference  given,  not  according  to  deserts, 
but  according  to  number  of  dependents.  We  entirely  agree  with  our  investigators  that, 
by  ignoring  the  fact  that,  in  an  appreciable  percentage  of  cases,  unemployment  is 
directly  due  to  a man’s  own  fault,  injury  is  done  to  the  genuine  worker.  “ A few 
instances  of  men  of  bad  character  obtaining  relief  obtain  a quite  fictitious  importance  if, 
by  ignorance  of  their  real  numbers,  the  public  is  led  to  hastily  regard  as  undeserving 
the  unemployed  as  a whole.”  (Report  of  Messrs.  Jackson  and  Pringle,  p.  59.) 

t It  is  suggestive  that,  while  the  seasonal  fluctuation  in  engineering,  shipbuilding, 
and  the  metal  trades  is  negligible,  the  cyclical  fluctuations  of  employment  are  more 
violent  and  the  depressions  in  bad  periods  far  deeper  in  those  trades  than  in  others — the 
reason  probably  being  that,  in  times  of  depression,  employers  do  not  as  a rule  renew 
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tinuous  only  by  employers  taking  considerable  risks  in  preparing  stocks 
in  anticipation  of  demand. 

183.  But  what  is  now  known  as  the  ‘‘  seasonal  worker  ” is,  to  a large 
extent,  the  product  of  modern  conditions — of  the  excessive  specialisation 
which  tends  to  set  whole  trades  apart  for  the  provision  of  some  commo- 
dity or  service  which  can  be  produced,  or  is  in  demand,  only  at  certain 
seasons  of  the  year.  And  the  aggregation  of  population  into  urban 
centres  often  provides  large  amounts  of  labour,  chiefly  of  women  and 
children,  willing  to  take  a few  weeks  or  months  of  employment.  The 
types  of  such  work  are  jam-making,  which  can  be  done  only  in  autumn 
and  thrives  on  the  abundant  cheap  labour  of  East  and  South  London, 
and  aerated  water  manufacture,  where  the  active  demand  comes  with 
hot  weather,  and  where  “ a sudden  fall  of  temperature  means  the  dis- 
missal of  many  hands.”  * 

184.  In  the  clothing  trades,  the  demand  is  most  active  in  the  spring ; 
in  the  printing  trades,  depression  comes  in  late  autumn ; in  building — a 
set  of  trades  which  seems  to  stand  somewhat  by  itself  in  the  intermittent 
character  of  the  work,  the  hourly  terms  of  engagement,  and  the  great 
differentiation  and  specialisation  of  the  workers — operations  are  most 
economically  carried  out  in  the  summer  and  are  suspended  in  frost  and 
bad  weather ; in  docking,  the  slack  and  heavy  season  depend  on  such 
things  as  the  closing  of  the  Baltic  by  ice,  the  arrival  of  cargoes  bearing 
the  crops  of  different  countries,  etc.  In  gas  making,  the  demand  falls 
away  in  summer — so  much  so  that  gas  workers  are  recognised  as  men 
with  two  trades,  most  of  them  taking  to  brick-making  in  summer  and 
a very  large  proportion  being  bricklayers’  labourers  at  other  times.  In 
summer,  on  the  other  hand,  the  Dublin  stout-makers  experience  a 
seasonal  expansion  requiring  150  supplementary  hands,  which  they  get 
by  arrangement  with  the  distillers  whose  heavy  season  is  autumn  and 
early  winter. 

185.  The  theoretical  position  is  that,  if  the  community  demands 
seasonal  products  or  services,  the  price  they  must  pay  for  them  will  be 
sufiicient  to  afford  wages  high  enough  to  cover  an  insurance  premium 
against  the  dead  time  of  the  year.f  Unhappily  this  is  not  always  the 

machinery  or  undertake  extensions,  nor  do  shipping  lines  add  to  their  fleets  in  times  of 
falling  freights  (Professor  Chapman,  Evidence,  Vol.  VIII.,  84791  (15).)  In  fact,  if  these 
trades  were  eliminated  from  the  general  table,  the  general  depressions  would  have  been 
expressed  in  far  lower  percentages.  (Memorandum  on  “ Cyclical  Trade  Fluctuations,” 
Vol.  IX.,  App.  xxi,,  D.) 

* ^ee  passim  the  Reports  of  Mr.  Thomas  Jones,  and  of  Mr.  Steel-Maitland  and  Miss 
Squire.  In  the  former  industry,  to  the  evils  of  seasonal  employment  is  added  that  of 
casualty  : “ A certain  number  are  employed  throughout  all  the  year,  but,  during  the 
summer  months,  June  to  September,  a large  body  of  additional  labour  is  required,  and 
both  in  the  factory  processes  of  making  jam  and  in  the  preparatory  picking  of  the  fruit 
a very  great  many  casual  workers  are  required.  . . . The  casual  pickers  are  taken  on  as 
required  during  the  day,  and  wait  round  the  factory  doors  to  be  hired.”  (Report  of 
Mr.  Steel-Maitland  and  Miss  Squire,  p.  42.) 

f “ Most  trades  are  seasonal  in  the  sense  that  they  are  busy  in  certain  months  of  the 
year  and  slack  in  others.  In  the  majority  of  the  principal  industries,  employing  mainly 
male  labour,  these  fluctuations  are  not  too  severe  to  be  discounted  and  weathered  by 
reasonably  prudent  workmen  ; but  in  some,  notably  the  building  trades,  employment 
diminishes  very  seriously  in  the  winter  months.  Since,  however,  these  fluctuations  come 
from  the  nature  of  the  work,  the  industries  concerned  have  no  claim  on  the  nation  in 
general,  but  only  on  that  part  of  the  public  who  uses  their  services.  In  seasonal  trades 
wages  should  be,  and  in  general  are,  on  a higher  scale  than  for  work  of  similar  skill  in 
regular  trades,  and  it  is  the  business  of  the  industries  as  a whole  and  of  the  individual 
workmen  to  make  the  busy  months  pay  for  the  slack.  To  give  public  relief  is  to  sub- 
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case — particularly  as  regards  the  seasonal  women  workers ; and,  even 
where  it  is  so,  the  utterly  demoralising  effects  of  intermittent  labour 
are  very  obvious.  Painters,  for  instance,  whose  wages  while  in  employ- 
ment are  very  high,  figure  largely  in  every  Distress  Committee  register. 

186.  Here,  also,  as  the  evil  has  nothing  to  do  with  cyclical  fluctuations, 
the  remedy  must  not  be  based  on  the  idea  of  “ tiding  over.”  What  the 
seasonal  worker,  if  he  is  to  continue  so,  requires,  is  a second  trade.  To 
give  him  public  relief  work  is  indeed  to  fill  up  the  gaps  between  his 
seasons  of  employment ; but,  as  the  seasons  of  unemployment  are 
annually  recurrent,  this  would  require  annual  relief  works,  in  which 
case  the  community  would  be  subsidising  certain  industries,  and  encour- 
aging employers  to  keep  down  their  permanent  staffs  and  trust  to 
getting  extra  labour,  whenever  wanted,  at  the  relief  works.  As  one  of 
our  witnesses  says  of  the  sewing  workrooms,  opened  to  give  women 
temporary  employment,  “ while  the  way  in  to  the  workroom  will  in  time 
become  easy  enough,  a way  out  of  it  still  remains  to  be  found.” *  * 

187.  (3)  The  “ UnemployahlesT — These  are  people  whom  no  ordinary 
employer  would  willinglylemploy , not  necessarily  because  they  are  literally 
incapable  of  doing  work,  but  because  they  are  not  up  to  the  standards 
required  by  the  industries  which  they  wish  to  enter  or  remain  in.  The 
word,  unfortunately,  has  obtained  a large  extension  of  late  years. 
It  has  come  to  mean  not  only  the  imbecile,  the  drunkard,  the  impotent, 
but  also  the  person  who  cannot  conform  to  the  requirements  of  a highly 
artificial  and  exacting  system  of  industry,  or  find  an  employer  who  can 
give  the  time  and  pains  to  find  him  a place  where  his  services  are  worth 
a wage. 

18^  It  must  be  recognised  that  an  enormous  change  has  come  over 
the  character  of  industry  since  the  days  when  England  was  an  agricul- 
tural country.  To  feed  our  vast  population,  and  to  produce  a national 
income  large  enough  to  defray  our  increasingly  heavy  burdens,  we  have 
had  to  organise  the  work  of  the  community  in  a way  of  which  the  past 
had  almost  no  experience.  In  the  course  of  this  organising,  it  has 
become  difficult  if  not  impossible  for  any  man  to  obtain  a wage  unless 
he  comes  into  the  organism  where  labour  is  divided  and  its  products 

sidise  a particular  trade  at  the  expense  of  others.  All  that  can  be  done  by  public 
bodies  is  to  endeavour  to  equalise  the  demand  by  giving  their  work,  when  practicable, 
to  be  done  in  the  less  busy  months.”  (Professor  Bowley,  Evidence,  Vol.  VIII.  88112  (3).) 

* Vide  Mrs.  Ramsay  Mtfcdonald’s  Evidence,  Vol.  VIII.,  82651.  In  the  case  of  women’s 
industries  there  is,  however,  some  tendency  for  the  evil  to  right  itself.  Where  there  is 
much  plant,  and  where,  accordingly,  the  fixed  charges  are  high,  it  is  to  the  employers’ 
interest  to  keep  their  factories  fully  employed,  and  this,  it  is  said,  is  the  case  in  most 
jam  and  biscuit  and  aerated  water  factories.  Happily,  too,  the  evil  is  recognised  by  the 
best  employers.  “ The  more  competent  and  thoughtful  endeavour  to  overcome  the 
natural  fluctuation  due  to  the  seasons  by  superior  organisation.  With  the  manufacture 
of  jam  and  marmalade  they  combine  the  making  of  sweets  and  the  potting  of  meats. 
They  thus  occupy  the  time  of  the  majority  of  their  employes.  An  artificial  florist, 
employing  over  200  girls  and  women  in  a trade  which  occupies  six  months  of  the  year, 
has  introduced  a second  trade,  the  preparing  of  quills  for  hat  trimming,  and  now  the 
workers  are  employed  all  the  year  round.  Some  make  to  stock  in  slack  seasons,  others 
work  fewer  hours  ; some  employ  half  the  workers  half  the  week,  others  again  dismiss 
the  least  skilled  and  share  what  work  there  is  among  the  more  skilled.  In  some  factories 
several  devices  will  be  found  combined.” — (Interim  Report  of  Miss  Williams  and 
Mr.  Jones,  p.  57.)  In  Luton,  where  the  staple  trade  is  straw  hat-making,  and  where 
work  is  always  slack  during  six  months  of  the  year,  felt  hat-making  has  been  introduced ; 
and,  “ it  is  now  very  usual  to  find  the  two  trades  carried  on  by  the  same  firm,  employing 
the  same  workpeople  at  different  periods  of  the  year.”  (Cost  of  Living  of  the  Working 
Classes,  Cd.  3864,  1908,  p.  284.) 
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brought  together  again,  and  where  everything  raised  or  made  is  first 
sold.  That  is  to  say,  the  working  man  has  to  find  an  employer  who 
will  fit  him  in  to  a place  in  this  organised  system.  Employers,  com- 
peting among  themselves  to  sell  with  a keenness  unknown  to  any 
former  age,  are  pressed,  under  dread  of  failure  and  disgrace  as  well  as 
of  loss,  to  adopt  the  most  perfect  machinery  and  the  most  complex 
processes  for  producing  goods ; with  the  result  that  machinery,  for 
long  the  welcome  auxiliary  of  labour,  has  become,  in  countless  ways, 
its  relentless  rival,  taking  its  place  wherever  a shilling  can  be  saved. 
And  so  it  seems  to  have  come  about  that,  while  the  total  demand  for 
labour  is  probably  increasing— of  which  we  shall  have  to  speak  later — 
it  may  be  demand  for  the  kind  of  labour  that  the  average  man  is  not 
able  to  supply. 

189.  In  view  of  this  extension  of  the  term,  we  seem  to  have  at  least 
four  classes  who  come  under  the  designation  of  Unemployables,  although 
it  would  be  easy  to  divide  these  again  into  any  number  of  sub-classes  : — 

(а)  The  most  obviously  “ unemployable  ” is  the  person  whose 
physical  condition  is  such  as  to  unfit  him  for  the  stress  of  manual 
labour,  while  his  mental  and  moral  equipment  is  not  such  as  to  fit 
him  for  anything  better.  This  unfitness  may  be  the  result  of  vice, 
drunkenness,  bad  conduct  generally,  and  one  may  have  little 
hesitation  in  leaving  such  a person  to  be  dealt  with  by  the  Poor 
Law.  But  the  unfitness  may  also  be  the  “ act  of  God,”  and  the 
most  rigid  Distress  Committees  do,  as  a rule,  send  such  a man, 
when  willing  to  work,  to  whatever  jobs  they  may  have  to  offer 
rather  than  to  the  workhouse.  The  fact  is  notorious  : light  manual 
work  is  the  only  thing  which  such  a man  can  possibly  do,  and  the 
manual  labour  market  is  alrea'dy  overstocked  with  applicants  who 
are  up  to  the  physical  standard  required  by  private  employers. 

(б)  Next  to  him  is  the  man  who  would  generally  pass  muster  as 
“ able-bodied,”  but  who  has  some  slight  physical  defect,  natural  or 
acquired,  such  as  lameness,  defective  sight,  defective  hearing,  want 
of  an  arm,  liability  to  giddiness,  heart  trouble,  etc.,  or  the  man 
who  suffers  from  some  slight  mental  “ want,”  not  enough  to  bring 
him  within  the  category  of  feeble-minded.  Such  a man  is,  in  many 
cases,  “ worth  a wage  ” if  the  exact  employment  is  found  for  him 
which  he  can  do — the  proof  being  that  similar  persons  are  employed 
in  all  kinds  of  situations ; but  the  ordinary  employer,  as  a rule, 
“ has  no  use  ” for  him,  and,  for  want  of  information  or  want  of 
interest  taken  in  his  case,  the  man  unaided  is  very  unlikely  to  find 
the  place  which,  economically,  he  is  perfectly  well  fitted  to  fill. 

(c)  The  third  class  consists  of  the  able-bodied  man  of  middle-age, 
brought  up  to,  and  skilled  in,  a trade  which,  through  industrial 
changes,  has  become  irregular  or  obsolete,  and  without  the  alert- 
ness and  energy  to  train  himself  in  another  skilled  trade.  “ When 
his^own  trade  fails  him,  the  skilled  mechanic  seems  unable  to  find 
employment  except  as  a labourer,”  says  the  Toynbee  Trust  Inquiry 
of  1895-6  : “ in  the  entire  list  (of  cases  investigated)  tliere  is  not 
a single  satisfactory  case  of  a skilled  man  who  has  had  sufficient 
mental  and  physical  activity  to  attempt  a new  trade.” 

(d)  The  fourth  class  is  one  for  which  everyone  must  have  the 
deepest  sympathy — the  men  “ too  old  at  fifty.”  Everyone  has 
heard  how  workers  in  shipyards  dye  their  hair  and  are  afraid  to 
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wear  spectacles.*  The  strain  of  hard  physical  work  begins  to  tell, 
as  a rule,  long  before  even  fifty,  and  the  men  themselves  become 
conscious  that  they  are  not  so  “tit  for  their  work”  as  3^ounger 
men.  Of  late  years,  things  have  gone  hardly  with  this  class. 
Employers  are  willing  enough,  as  a rule,  to  pay  the  standard  wage, 
but  naturally  they  want  the  full  return  for  that  wage.  If  the 
Trade  Unions  will  not  allow  the  elderly  men  to  take  less,  the 
employers  prefer  younger  and  stronger  men,  and  no  one  can  blame 
them.  Then,  of  late  years,  have  come  the  Employers’  Liability  Act 
and  the  Workmen’s  Compensation  Acts,  and  dealt  another  blow 
at  this  unhappy  class  f 

190.  One  consideration  seems  to  us  strongly  to  reinforce  the  un- 
doubtedly current  feeling  that,  for  the  three  latter  classes,  and  even 
for  individuals  in  the  first,  the  modern  workhouse  is  not  the  proper 
place.  It  is  that  the  evolution  of  industry  has  necessitated  the  per- 
fecting of  all  the  tools  of  production,  and  that  this  tendency  has  had 
full  play  as  regards  machinery — and  even  as  regards  land  since  we 
opened  our  ports  to  the  competition  of  crops  grown  under  better 
conditions  than  naturally  prevail  in  this  northern  climate — while,  all 
the  time,  there  are  many  circumstances,  social  and  otherwise,  which 
have  prevented  the  human  instrument  of  production  from  being 
brought  to  the  same  point  of  perfection.  Consequently,  in  all  trades 
that  employ  machinery,  employers — and  the  whole  conduct  of  industry 
has  fallen  into  the  hands  of  employers — almost  of  necessity  put  the 
human  tool  into  competition  with  the  machine  tool,  and,  unless  the 
human  tool  can  stand  the  comparison,  they  substitute  the  machine. 
Notoriously,  the  man  cannot  compete  with  the  machine  in  very  many 
respects — in  point  of  untiring  strength,  accuracy  of  “ repeat  work,”  and 
the  like — and,  just  as  the  great  mass  of  half-trained  pianists  have  been 
put  on  one  side  by  the  pianola,  so  great  masses  of  men  are  called  on  to 
submit  to  a searching  comparison  which  they  cannot  stand.  In  every 
trade,  then,  as  in  every  profession,  there  is  less  and  less  room  for  the 
ill-endowed  and  the  ill-educated.  They  sink  to  a level  where  the  only 
demand  is  for  labour  so  cheap  that  it  does  not  pay  to  invent  a mechani- 
cal substitute.  They  are  very  like  superannuated  fishing-boats,  drawn 


* I believe  a great  many  employers  would  not  take  on  a man  at  fifty  if  they  knew  it. 
. . . Many  employers  will*  not  take  a man  on  who  is  the  least  bit  grey-haired.”  (Sir 
Benjamin  C.  Browne,  Evidence,  Vol.  VIII.,  86260-86261.) 

t It  is  questionable  if  a fifth  class  should  not  be  added  to  the  unemployables.  The 
information  we  have  from  Poor  Law  sources,  distress  committees,  and  shelters  is  that 
discharged  soldiers  find  great  difficulty  in  getting  employment.  In  1893,  the  Board  of 
Trade  Report  on  the  Unemployed  pointed  out  that,  in  the  previous  year,  something  like 
29,000  men,  discharged  from  the  Army,  or  transferred  to  the  first  class  Reserve,  were 
thrown  on  the  labour  market  to  compete  for  employment  as  ordinary  workmen.  Of 
these,  cavalrymen  and  artillery,  from  their  experience  with  horses,  had  a good  chance 
as  grooms  and  carters,  and  the  Royal  Engineers  were  qualified  for  posts  requiring  some 
technical  skill.  But  no  less  than  two-thirds  had  belonged  to  infantry  regiments,  and, 
as  the  large  proportion  of  these  were  not  mechanics,  they  had  every  chance  of  drifting 
into  the  ranks  of  unskilled  labour.  And,  unfortunately,  they  seem  to  have  some  dif- 
ficulty in  settling  down  when  they  do  get  employment.  “ Guinness’s  Brewery  tried  to 
take  on  a regular  percentage  of  ex-soldiers,  but  thought  them  not  satisfactory,  ready 
to  leave  for  slight  reasons,  and  apt  to  consider  the  work  too  hard.”  (Mr.  Cyril  Jackson, 
Report  1908,  p.  9.)  Striking  corroborative  evidence  may  be  found  in  the  second  volume 
of  the  Viceregal  Commission  on  Poor  Law  Reform  in  Ireland.  (Cd.  3203.)  The  fact 
that  sailors  have  no  such  difficulty,  and  are  readily  absorbed,  seems  to  point  a suggestive 
moral.  See  Evidence  passim. 
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up  on  the  shore,  and  only  put  in  the  water  at  times  of  exceptional 
takes.* 

191.  If  we  compare,  for  instance,  the  demands  made  on  the  average 
worker  by  the  complex  machine  industry  of  to-day  with  the  demands 
made  on  him  in  1834,  when  the  great  employment  was  agriculture,  and 
when  agriculture  was  at  a comparatively  low  level,  it  seems  easy  to 
understand  how  it  comes  that,  in  every  occupation,  while  there  is  room 
enough  at  the  top,  there  is  always  a surplus  at  the  bottom.  It  seems 
probable  that  these  three  latter  classes,  who  practically  are  never 
regularly  employed  even  in  the  best  times,  would,  many  or  all  of  tliem, 
have  been  employed  in  simpler  times  when  there  was  little  industry 
outside  of  agriculture. 

192.  This  consideration  of  itself  seems  to  give  us  a standpoint  from 
which  to  judge  whether  the  “ principles  of  1834  ” are  adequate  to  modern 
conditions  or  not. 

193.  The  Commissioners  who  surveyed  the  field  of  employment  in 
1834  had  to  deal  with  a problem  which  was  definite  enough  and  serious 
enough,  but  still  was  comparatively  limited,  namely,  the  rapid  descent 
of  able-bodied  men  from  being  self-respecting  labourers  to  being  persons 
who  accepted  parish  relief  without  feeling  of  shame. 

194.  They  saw  that,  under  the  existing  Poor  Law  system,  the  workers 
themselves — and  the  nation  with  them — were  losing  heavily ; de- 
teriorated morally,  mentally,  and  physically,  by  dependence,  they  were 
not  doing  the  work  they  might — not  even  producing  the  equivalent 
of  the  relief  they  got — and  so  were  laying  a burden  on  the  rest  of  the 
community. 

195.  So  far  as  one  may  judge,  the  Commissioners  were  sturdy  believers 
in  the  old  economic  theory  that  increase  of  supply  of  wealth  is  increase 
of  demand  for  labour,  and  they  went  to  work  with  the  sincere  con- 
viction that,  if  sufiiciently  drastic  measures  were  taken,  the  great 
majority  of  the  pauperised  labourers  could  get  back,  and  would  go  back, 
to  independent  wage  earning.  They  had  no  fear  that  there  was  not 
work  enough  for  every  able-bodied  man  willing  to  work,  and  thus  they 
had  no  fear  that,  if  outdoor  relief  were  stopped,  the  same  men  would 
become  indoor  paupers. 

196.  The  twofold  character  of  their  problem  deserves  to  be  emphasised. 
They  had  not  only  to  forcibly  deter  the  able-bodied  worker  from 
accepting  relief ; they  had  also  to  prevent  the  officials  of  the  time — 
Guardians,  Overseers,  Justices — from  offering  it. 

197.  What  we  must  not  forget,  in  comparing  their  problem  with  ours, 
is  that  the  labour  with  which  they  had  for  the  most  part  to  do  was, 
naturally,  agiicultural  labour.  Rightly,  but  in  the  teeth  of  much  of 
popular  opinion,  they  held  that,  even  in  agriculture,  there  was  room 


* “ Though  there  always  were  a certain  number  of  men  who  were  unemployed,  and 
a certain  number  who,  from  misfortune,  were  permanently  thrown  out  of  work,  there 
are  now  a very  much  larger  class  who  fail  to  get  employment  even  when  trade  is  good, 
and  whose  condition  seems  to  be  of  a far  more  hopeless  character.  They  seem  to  be 
men  for  whom,  in  our  present  high-pressure  industrial  system,  there  is  no  place  ; some- 
times they  are  able-bodied,  sometimes  they  are  comparatively  young,  but  they  do  not 
seem  to  be  quite  suitable  for  any  work  on  which  one  can  lay  one’s  finger  even  in  good 
times.  No  doubt  occasionally,  either  by  their  own  effort  or  by  the  efforts  of  somebody 
else,  some  of  them  are  restored  to  proper  industrial  conditions.  Although  the  numbers 
are  not  in  our  case  very  large,  it  seems  to  me  that  the  existence  of  the  class  is  undeni- 
able, new,  and  serious.”  (Sir  Benjamin  0.  Browne,  Evidence,  Vol.  YIIl.,  86221  (4).) 
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enough  for  all  the  labour  in  the  country.  But  when  they  looked  outside 
of  agriculture,  the  labour  with  which  they  came  most  in  contact  was  the 
new  factory  industry  of  Lancashire  and  the  North,  and  there  they  were 
assured  that  there  was  employment  for  more  than  were  likely  to  come 
forward. 

198.  But  the  very  statement  of  the  problem  presented  to  the  Com- 
missioners of  1834  is  sufficient  of  itself  to  show  how  widely  it  differs 
from  the  problem  to-day. 

199.  We  have  indeed  still  to  deter  men  from  falling  into  the  habit  of 
dependence — to  save  them  from  themselves.  We  have  still  to  apply 
some  almost  self-acting  test  to  safeguard  the  ratepayers  from  imposture. 
Possibly  we  have  still  to  deter  short-sighted  philanthropists  from  listen- 
ing to  the  “ strong  cases  ” which  “ make  bad  laws.” 

200.  But  the  very  much  greater  .problem  now  presented  is  as  regards 
those  who  have  never,  or  never  willingly,  accepted  poor  relief ; who  are, 
many  of  them,  anxious  to  work  six  days  out  of  the  seven  ; and  whom 
deterrent  measures  are  likely  to  drive,  not  into  employment,  but  into 
the  very  place  which  the  Commissioners  of  1834  hoped  to  keep  them 
out  of,  the  workhouse. 

201.  Taking  into  consideration,  then,  the  existence,  in  somewhat  large 
numbers,  of  the  four  classes  mentioned  whom  no  employer  “ will 
willingly  employ,”  the  question  we  must  ask  ourselves  regarding  them 
is : Is  there  any  hope  that,  if  our  measures  are  sufficiently  deterrent,  we 
shall  drive  or  raise  them  into  the  ranks  of  the  employed  ? If  not,  the 
great  principle  of  1834  is  not  adequate  to  the  new  position,  and  we  must 
conclude  that,  as  regards  these  four  classes,  we  cannot  adopt  the  simple 
principle  of  the  Act  of  1834  that,  in  order  to  drive  men  into  independent 
labour,  we  need  only  apply  a test  that  shall  be  sufficiently  deterrent. 

(16)  The  Effect  of  Machinery. 

202.  If  our  diagnosis  is  correct,  it  seems  to  give  an  ample  explanation  of 
unemployment.  Not  only  is  there  cyclical  dislocation  which  recurrently 
reduces  the  demand  for  labour,  and  issues  either  in  general  short  time,  as 
in  collieries  and  the  cotton  trade,  or  in  workers  of  all  classes  and  grades 
being  thrown  out  of  employment  altogether,  but,  going  on  all  the  time — 
never  disappearing,  and  only  intensified  by  bad  times — there  is  this 
normal  under-employment  of  casual  and  seasonal  workers,  and  there  is 
the  entirely  fitful  employment  of  the  “unemployables.” 

203.  But  many  of  our  witnesses,  and  many  others  who  sent  in  state- 
ments, seem  to  be  under  the  impression,  or  are  seriously  convinced,  that 
the  fundamental  cause  of  unemployment  is  that  the  demand  for  labour 
has  actually  contracted  and  continues  to  contract. 

204.  This  we  cannot  believe.  As  all  men,  whether  active  producers 
or  not,  are  consumers,  and  as  all  wealth,  as  a condition  of  its  continuing 
in  existence,  is  constantly  seeking  and  actually  obtaining  employment, 
the  demand  for  commodities  must  increase,  not  only  as  population  in- 
creases, but  as  the  wealth  of  the  population  increases.  Indeed,  the  rise 
in  the  standard  of  life,  which  is  a marked  characteristic  in  all  the  in- 
dustrial classes,  is  an  indication  that  the  demand  for  those  who  supply 
the  goods  and  services  necessary  for  this  higher  standard  is  increasing. 

205.  As  Carlyle  put  it  tersely:  “Too  many  shirts?  Well,  that  is  a 
novelty  in  this  intemperate  earth,  with  its  nine  hundred  millions  of  bare 
backs.”  This  is  only  a striking  way  of  saying  that  the  immense  majority 
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of  men  and  women  have  never  yet  been  able  to  make  that  “ effective 
demand”  for  commodities  which  a full  developing  life  on  their  part 
would  involve — to  say  nothing  of  what  is  almost  equally  obvious, — that 
there  is  no  class  which  would  not  gladly  take  more  than  it  has  ever  been 
able  to  get.  Even  among  the  best  educated  and  most  sober-minded, 
plain  living  and  high  thinking  is  an  ideal  which  has  sunk  into  the  back- 
ground in  view  of  the  fact  that  high  thinking,  particularly  in  science, 
demands  more  and  more  expensive  equipment  for  research,  travel,  etc.* 

206.  To  this,  however,  it  may  be  answered — and  we  feel  so  strongly 
the  plausibility  of  the  contention  that  we  wish  to  do  every  justice  to  it — 
that  no  one  denies  that,  as  population  and  wealth  increase,  more  and 
more  goods  will  be  demanded.  But  this  does  not  prevent  the  possibility 
that,  of  the  two  great  groups  of  factors  producing  these  goods, 
machinery  may  be  doing  more  and  man  less.  It  is  pointed  out,  for 
instance,  that  single  machines  are  doing  work  which  formerly  used  to  be 
done  by  half  a dozen  men  ; that  the  output  of  every  organised  unit  of 
production  is  very  much,  sometimes  immensely,  more  than  it  was  a few 
years  ago,  while  the  number  of  the  workers  employed  within  the  unit  is 
probably  no  greater  than  it  was.  Even  then,  if  human  consumption 
keeps  up  with  this  immense  production,  there  is  no  reason  to  think  that 
the  human  productive  factor  is  not  diminishing  in  importance  relative 
to  the  machine  factor. 

207.  This  contention  is  of  course  strengthened  by  the  very  obvious 
and  notorious  fact  that  the  progress  of  invention  and  improvement  in 
industry  of  all  kinds  is  continually  displacing  labour  of  one  kind  or 
another.  We  have  had  nothing  of  late  years,  indeed,  so  distressing  as 
the  displacing  of  the  hand-loom  weavers  by  the  power  looms ; but  such 
things  as  the  change  from  gas  to  electric  light,  from  male  clerks  to 
women  typists,  from  horse  carriages  to  motor  cars,  involve  for  the  time 
a displacement  of  labour  which,  in  its  degree,  is  very  grievous  to  the 
classes  concerned,  f 

208.  Even  in  agriculture,  where  progress  has  been  slower  during  the 
last  century  than  in  other  industries,  the  introduction  of  the  self-binders 

-in  the  eighties  displaced  the  casual  labour  from  Ireland  and  elsewhere 
at  harvest  and  other  busy  seasons,  and  it  is  only  of  late,  as  we  have 
seen,  that  the  equilibrium  of  supply  and  demand  in  agricultural  labour 
4ias  been  re-established  by  the  immense  depopulation  of  the  rural 


* Mill  once  said  that  it  was  questionable  if  all  the  mechanical  inventions  yet  made  had 
lightened  the  day’s  task  of  any  human  being,  and  the  passage  has  been  quoted  again  and 
again  without  noticing  that  he  wrote  in  1842,  and  that,  in  the  next  paragraph,  he  looked 
forward  to  a time  when  these  inventions  would  effect  those  “great  changes  in  human  destiny 
which  it  was  in  their  nature  and  in  their  futurity  to  accomplish.”  But  Mill’s  aphorism 
remains  true  in  this  sense,  that  the  increase  of  wealth  and  the  steady  rise  in  the  general 
standards  of  life  have  so  enormously  increased  the  demands  for  goods  and  services  of  all 
sorts  that,  unless  some  new  moral  or  social  tendency  emerges  in  the  direction  of  “ plain 
living,”  the  day’s  task  is  likely  to  be  for  the  most  of  us  as  long  and  as  hard  as  ever. 

t This  incessant  economic  transformation  and  its  painful  accompaniments  are 
necessarily  more  prominent  in  an  old  country,  which  has  been  improving  and  changing 
machinery  and  processes  for  over  a century,  than  in  a new  one  like  Germany  or  the 
United  States,  where  many  of  our  industries  are  now  being  introduced,  and  where  the 
manufacturers  start  with  all  the  advantage  of  our  experience,  and  put  in  nothing  but 
the  very  newest  plant.  In  such  countries  indeed,  the  most  obvious  feature  in  the  intro- 
duction of  machinery  is  that  it  is  associated  with  new  factories,  provides  fresh  employ- 
ment, and  does  not  involve  displacement  or  modification  of  labour  already  engaged.  It 
is,  however,  only  a question  of  time  till  these  countries  present  the  same  phenomena. 
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districts.  In  other  industries,  this  displacement  has  been  so  obvious 
that  we  need  not  waste  time  in  proving  it. 

209.  The  general  answer  we  should  give  to  this  is  to  say  that  “ dis- 
placement ” is  by  no  means  the  same  as  “ contraction,”  and  that,  even 
where  it  is,  contraction  in  certain  industries  does  not  necessarily,  or 
even  probably,  involve  contraction  in  all. 

210.  It  seemed  to  us,  however,  that,  while  the  weight  of  theory  is 
entirely  on  the  other  side,  this  was  a question  which  might  properly  be 
referred  to  practical  men ; and,  with  the  view  of  eliciting  the  experience 
of  those  who  may  be  supposed  to  have  the  best  means  of  getting  the 
information,  we  issued  various  schedules  of  questions  bearing  on  the 
subject  to  a large  number  of  representative  employers  in  all  classes  of 
industry. 

(17)  Displacement  of  Labour  : Replies  of  Employers. 

211.  Our  first  set  of  questions  related  to  the  general  effect  of  the 
spread  of  machinery  and  more  highly  organised  processes  on  the  demand 
for  labour. 

H ere  we  found  that  ‘‘  displacement  ” takes  many  forms. 

212.  In  many  trades,  the  common,  though  by  no  means  the  universal, 
change  is  that,  within  the  last  twenty  years  or  so,  “ a whole  shopful  of 
trained  mechanics,”  as  one  puts  it,  each  of  them  of  more  or  less  all- 
round skill,  has  been  replaced  by  perhaps  a hundred  workers,  men, 
women,  or,  it  may  be,  children,  tending  specialised  machinery,  and 
guided  and  supervised  by  half  a dozen  intelligent  foremen.  Here,  there 
may  be  no  contraction  of  the  total  numbers  employed,  and  yet  there  is 
a displacement  accompanied  by  serious  hardships,  raising  serious 
problems,  and  leading  to  many  perhaps  ill-directed  efforts  at  retaining 
the  old  systems. 

213.  In  many  trades,  again,  it  seems  certain  that  middle-aged  men  are 
being  displaced  by  younger  men,  where  the  former  cannot  keep  pace 
with  the  speed  and  alertness  now  required — men  between  twenty- 
five  and  thirty-five  are  preferred  because  they  are  in  the  prime  of  their 
working  powers — and  the  tendency,  say  some,  is  intensified  by  the 
operation  of  the  Workmen’s  Compensation  Acts,  which  make  employers 
think  twice  before  employing  elderly  men  who  may  be  presumed  to  be 
more  liable  to  accidents.*  The  man  above  forty  is  not,  as  a rule 

* This  is  a very  general  presumption  on  the  part  of  our  witnesses.  The  late  Sir 
George  Livesey,  however,  gave  it  as  his  experience  that  from  twenty-five  to  thirty  years 
is  “ the  most  dangerous  age.”  During  a period  of  eight  years  he  found  that  the  per- 
centage of  accidents  at  that  age  was  55  per  1,000  annually,  as  against  18  per  1,000  of  men 
over  sixty  years.  “ Advancing  age,”  he  said,  “ does  not  make  men  more  liable  to  acci- 
dents. They  are,  on  the  contrary,  less  liable”  (83244).  Mr.  George  Barnes,  M.P., 
supplies  strong  confirmation  of  this  view  (Evidence,  Vol.  VIII.  82803,  82808).  The 
evidence  presented  to  us,  however,  as  to  the  effect  of  the  Acts  in  this  way  is  most  con- 
flicting. Trade  Union  representatives,  as  a rule,  deny  that  they  have  had  any  influence, 
asserting  strongly  that  it  is  the  speeding  up  of  machinery  and  the  consequent  increase  of 
nervous  and  physical  strain  that  is  giving  the  younger  men  a preference  and  lowering 
the  average  age  of  employment.  (Mr.  Sexton,  however,  says  that  he  now  thinks  that 
the  Acts  are  affecting  the  men  ; “ The  insurance  companies  are  stipulating  that  the 
“ employer  who  insures  shall  pay  more  for  a man  of  a certain  age  than  he  would  pay 
“ for  a younger  one.”  Evidence,  Vol.  VIII.,  84211.)  Employers  on  the  other  hand  who 
are  very  much  disposed  to  look  on  the  Acts  as  another  of  the  pains  and  penalties  thrown 
on  them  of  late  years,  generally  take  the  opposite  view.  Sir  Beojamin  C.  Browne,  for 
instance,  who  thinks  that  the  Act  has  been  an  enormous  gain  to  the  working  classes,  and 
agrees  that  the  aversion  to  employ  elderly  men  was  very  much  on  the  increase  before 
the  Act  came  into  force,  considers  it  “ notoriously  only  too  true  that  it  has  made  it  much 


PART  VI.— Chapter  1. 


440  SOCIAL  AND  INDUSTRIAL  DEVELOPMENTS  SINCE  1884. 

dismissed,  but,  if  he  is,  he  finds  some  difiiculty  in  getting  a new  place, 
and  in  many  trades,  particularly  engineering,  boiler-making,  and  ship- 
building, men  have  little  chance  of  finding  a fresh  situation  after  fifty 
or  even  forty-five.  This  is  specially  the  case  among  the  unskilled. 

214.  But  in  others — and  these  probably  the  best  trades — there  is  no 
such  tendency,  because,  among  skilled  workmen  at  least,  “there  is  a 
progressive  increase  in  skill  and  experience  till  past  middle  life,”  and 
the  losses  incurred  by  new  hands  are  so  great,  that  the  tendency  is  to 
have  as  few  changes  as  possible — and  this  will  be  stronger,  the  greater 
the  amount  of  capital  sunk  in  fine  machinery.  Again  it  is  pointed  out 
that,  if  this  were  a general  tendency,  it  would  be  shown  by  the  statis- 
tics of  the  unemployed,  and  that  this  is  certainly  not  the  case. 

215.  As  regards  the  often  alleged  displacement  of  men  by  women,  it 
is  pointed  out  that  the  appearance  of  women  and  young  persons  in 
many  trades  hitherto  regarded  as  a “ preserve  ” of  the  adult  man,  is  not 
a displacement  so  much  as  an  addition — the  natural  effect  of  the  division 
of  labour  and  specialisation  of  process  which  make  new  openings  for 
those  who  can  perform  the  lighter  and  easier  jobs,  while  the  adult  men 
get  as  much  to  do  as  formerly,  in  the  heavier  work  appropriate  to  them 
— and  that  the  lesser  powers  of  women  and  the  lack  of  continuity  due 
to  marriage  are  a deterrent  against  the  undue  extension  of  such  dis- 
placement. On  the  other  hand,  in  some  industries,  such  as  laundry 
work  and  lace  manufacture,  the  manual  labour  of  women  and  young 
persons  is  being  replaced  by  male-tended  machinery. 

216.  As  to  the  displacement  of  regular  by  casual  labour,  there  are, 
happily,  few  cases  in  the  more  important  industries  where  casual 
workers  are  fit  for  the  work  of  such  industries.  But,  where  the  output 
is  large  and  the  demand  intermittent,  there  is  “ less  permanent  labour.” 
There  is  no  casual  labour  in  collieries  and  quarries.* * 

217.  One  obvious  displacement  is  that  a great  deal  of  work  that  used 
to  employ  both  skilled  and  unskilled  labour  is  now  done  by  machinery. 
Cranes,  elevators,  steam  diggers,  etc.,  replace  manual  carriers  and 
navvies ; the  carpenter  or  joiner,  who  took  the  crude  timber  and  con- 
verted it  into  doors  and  the  like  from  start  to  finish,  has  now  only  to 
“ knock  together  ” work  prepared  for  him  by  machinery  ; joiners,  masons, 
and  bricklayers  alike  are  displaced  by  steel  frames  and  concrete,  and 
so  on. 

218.  In  the  course  of  displacement  of  this  sort,  whether  it  be  due  to 
the  larger  employment  of  machinery  or  to  a change  in  the  character  of 
the  machinery,  there  is  a good  deal  of  change  in  the  ijersonnel  and  in 
the  character  of  the  labour  that  is  left,  and  this  is  discussed  later.  But 
when  the  naive  statement  is  made  that,  if  there  had  not  been  this 
machinery,  human  labour  would  be  employed  doing  its  work,  there  need 
be  no  hesitation  as  to  the  reply.  Independently  of  the  fact  that  much 
machinery — perhaps  the  bulk  of  it — is  doing  what  man  never  did  and 
never  could  do,  and  that,  in  many  directions,  such  as  puddling,  recent 
inventions  have  dispensed  with  severe  manual  toil  and  also  with  the 

more  difficult  for  men  above  middle  age  to  obtain  employment,”  and  puts  forward  the 
strong  opinion  that  it  acts  prejudicially  to  the  small  employer,  and  frightens  him  from 
employing  labour  at  all  (Evidence,  Yol.  VIII.,  86221  (5)  and  86262,  86419). 

* It  is  worth  noticing  that  miners  scarcely  figure  at  all  among  the  unemployed.  Of 
the  10,473  who  applied  at  the  Salvation  Army  Bureau  in  1892,  only  28  were  miners  ; of 
the  803  at  the  Church  Army  Labour  Homes,  only  3.  (Board  of  Trade  Report  on 
Agencies  and  Methods  for  dealing  with  the  Unemployed.,  1893,  pp,  163,  176.) 
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physical  strain  which  attended  many  processes,  the  sufficient  answer 
surely  is  that,  if  it  had  not  been  for  the  machinery  and  the  possibilities 
of  existence  it  brought,  there  would  not  have  been  anything  like  the 
present  population  to  employ. 

219.  Another  set  of  questions  related  to  the  effect  of  these  various 
displacements  on  the  demand  for  labour.  Here  the  answers  showed  a 
remarkable  consensus  of  opinion  on  three  things  ; that  the  introduction 
of  or  improvements  in  machinery  do  temporarily  reduce  the  demand  for 
labour  within  the  department  where  such  changes  occur  ; that  the  dis- 
placement does  not,  as  a rule,  reduce  the  labour  employed  in  each 
producing  unit,  the  workers  dispensed  with  being  readily  absorbed 
within  the  same  business — particularly  in  shipbuilding,  where  changes 
are  slowly  introduced  and  affect  only  a few  men  at  a time  ; and  that  the 
final  result  is  that  more  labour  is  required  instead  of  less.* 

220.  The  argument  is  that  machinery  and  new  processes  are  not 
introduced  unless  they  reduce  cost  per  unit  of  product ; f that  reduced 
cost,  thanks  to  competition,  brings  down  price  of  the  commodity  pro- 
duced, and  increases  the  demand  for  it ; that  the  new  demand  for  com- 
modities leads  to  new  demand  for  labour ; and  that  the  equilibrium  is 
thus  again  restored.  Of  course  this  will  depend  on  the  extensibility  of 
demand  for  the  commodity — no  amount  of  cheapening  price  would  much 
increase  the  demand  for  wooden  legs — and,  in  the  case  of  monopolies,  it 
does  not  follow  that  reduced  cost  will  involve  reduced  prices.  But, 
generally  speaking,  the  demand  for  most  goods  does  increase  with  the 
lowering  of  price ; whether  this  will  be  in  greater  or  less  ratio  will  vary 
from  commodity  to  commodity.!  But  it  is  certainly  striking  to  hear 
from  great  employers  in  how  many  cases  such  changes  do  not  diminish 
the  labour  they  employ  even  temporarily,  and  how  general  is  the  experi- 
ence that  they  increase  it  permanently. 

221.  But  if  there  is  any  doubt  among  employers  as  to  the  proximate, 
there  is  almost  none  as  to  the  ultimate  effect.  It  is  broadly  and  strongly 
asserted  that,  if  a displacement  of  labour  does  occur  in  the  trade  in 
which  the  changes  are  made,  it  is  fully  compensated  and  more — most 
say  much  more — by  the  demand  for  labour  in  other  directions.  The 
most  obvious  consideration  is  that,  if  any  commodity  costs  less  than 
before,  the  consumer  who  purchases  it  has  more  in  his  pocket  to  spend 
on  other  things,  and  Thus  every  such  displacement  is  countered  by  an 
increase  of  demand  for  labour  over  the  field  of  purchased  commodi- 
ties. It  very  often  escapes  notice  too  that,  with  increasing  population 


* “ You,  generally  speaking,  find  if  you  spend  £5,000  on  labour-saving  appliances,  that 
you  pay  more  money  on  wages  afterwards  than  you  ever  paid  before”  (Sir  Benjamin 
C.  Browne,  Evidence,  Yol.  VIII.,  86327). 

t In  gas-making,  however,  machinery  was  introduced  into  the  retort  houses  confessedly 
with  the  object  of  “ recovering  and  retaining  control  of  the  business  ” by  reducing  the 
need  for  large  numbers  of  men.  The  money  saving  was  not  nearly  in  the  same  propor- 
tion as  the  percentage  of  men  dispensed  with.  As  the  late  Sir  George  Livesey  boldly 
put  it  : “ The  saving  by  machinery  is  so  small  that  gas  managers  would  not  have  thought 
it  worth  while  to  introduce  it,  but  for  the  paramount  reason  just  mentioned.”  Vol. 
VIII.,  83136.  (50  I.). 

X No  doubt,  as  a matter  of  theory,  it  is  possible  that  the  introduction  of  machinery,  or 
the  equivalent  industrial  change,  might  result  in  the  production,  not  of  more  commodi- 
ties, but  of  the  same  amount  of  commodities  for  much  less  labour  ; but,  as  a matter  of 
fact,  in  almost  all  cases,  it  has  been  found  that  there  has  been  a larger  volume  of  trade 
by  reducing  the  cost  of  production.  See  the  Evidence  of  Mr.  Sidney  Webb,  Vol.  IX., 
93.325-9.3328,  93251  seq. 
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come  increasing  wants,  as  well  as  increased  need  for  employment,  and 
that  the  increasing  numbers,  each  of  them  bringing  his  own  quota  of 
wants,  are  increasing  yet  more  rapidly  in  wealth  and  so  in  purchasing 
power.  Less  obvious,  perhaps,  is  the  consideration  that  the  new  demand 
for  the  commodities  supplied  by  the  industry  in  which  the  displacement 
takes  place,  will  create  new  demand  for  the  machinery  which  displaces, 
and  that,  with  the  running  of  this  machinery,  goes  a new  demand  for 
coal,  oil,  water,  light,  etc. — all  the  accessories  of  machine  driving.  Still 
less  obvious — indeed  seldom  noticed  at  all — is  the  consideration  that  all 
this  multiplication  of  commodities  and  machinery  involves  a great  deal 
of  subsidiary  labour,  chiefly  carriage,  and  brings  a new  demand  for  com- 
mercial and  distributing  servants  of  many  kinds. 

222.  The  answer  of  economic  science  at  least  is  simple  ; it  is  that  the 
supply  and  demand  of  commodities  are  the  same  thing  looked  at  from 
two  sides ; this  being  so,  every  increase  of  goods  is  an  increase  of 
demand  for  goods,  and,  consequently,  for  the  labour  which  makes  them.* 

223.  But  though  displacement  such  as  we  have  indicated  may  in 
many  cases  be  another  term  for  improvement  of  production,  and  the 
improved  method  which  displaces  the  old  will  in  time,  and  sometimes 
within  a short  time,  give  more  employment  by  increasing  consumption, 
yet  we  must  take  account  of  the  human  being  who  by  the  change  is  put 
upon  the  scrap  heap.  He  may  or  he  may  not  get  fresh  employment,  but 
even  in  the  first  eventuality  he  is  not  likely  to  get  it  at  once.  Thus 
displacement  does,  temporarily  and  locally,  add  to  the  number  of  those 
out  of  employment ; as  Professor  Chapman  tersely  put  it,  there  is  a 
“ social  time-lag,”  f and  in  visiting  Leicester  and  Northampton  where 
the  boot  trade  had  been  regenerated  we  had  visible  evidence  of  how 
serious  this  time-lag  may  be. 

224.  But  as  the  goodness  and  stability  of  any  industrial  system  must 
be  measured,  not  only  by  the  output  of  material  wealth  in  which  it 
issues,  and  by  rise  of  wages,  but  by  its  effect  on  the  happiness  and  char- 
acter of  the  worker,  we  felt  it  desirable  to  put  the  further  question, 
whether  the  general  effect  of  modern  industrial  developments  was  to 
increase  the  demand,  on  the  part  of  employers,  for  higher  skill  and 
intelligence  on  the  part  of  the  workers. 

225.  Here  the  replies  were  so  conflicting  as  to  show  that  no  such  wide 

generalisation  can  be  made  as  regards  industry  generally.  Some  said 
that  it  was  certainly  so  ; others,  that  the  very  reverse  was  the  case ; 
others,  again,  that  it  was  so  in  some  departments  and  grades  of  their 
business  but  not  in  others.  

* This  perhaps  somewhat  difficult  proposition  may  be  put  popularly  thus.  Imagine  an 
ideal  co-operative  store,  in  a remote  isolated  district  where  there  was  no  metallic  money, 
and  where  the  members  were  at  once  the  sole  purchasers  and  the  sole  producers.  Then, 
during  the  week,  the  store  would  be  filled  with  goods  made  and  grown  by  the  men,  who 
would  receive  credit-notes  for  what  they  brought  in.  On  the  Saturday  night,  the  wives 
would  bring  the  credit-notes  to  the  store,  make  their  purchases  to  the  amount  of  their 
credit-notes,  and  empty  the  store.  In  this  case  it  would  be  clear  that  the  goods  brought 
in  (supplied)  were  the  goods  purchased  (demanded)  ; that  the  more  supply  there  was, 
the  greater  would  be  the  amount  of  the  credit-notes  and  the  greater  the  purchases.  In 
other  words,  the  wives  would  make  more  demand  for  goods,  the  more  their  men  increased 
the  supply  of  goods — the  same  sum  of  goods  being  at  once  supply  and  demand.  All  this 
is  obscured  only  by  the  intermediation  of  the  “ third  commodity,”  money.  Under  a 
system  of  barter,  everyone  would  see  that  the  more  goods  he  and  others  contributed  to 
the  common  store  as  supply,  the  more  he  and  others  would  have  in  pocket  with  which 
to  express  their  demand. 

t Evidence,  Vol.  YIII.,  84791  (25). 
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226.  In  building,  for  instance,  it  is  said  that  changes  in  construction, 
in  the  using  of  wood,  stone,  and  steel,  have  entailed  higher  intelligence 
on  the  part  of  the  small  portion — the  machinists — and  have  made  lesser 
demands  on  the  intelligence  of  the  other  workers.  In  the  steel  and  iron 
trades,  again,  it  would  seem  that  a higher  level  of  intelligence  over  the 
whole  is  required. 

227.  But  the  general  trend  of  our  answers  was  that  the  ‘‘  skill  ” of 
modern  industry  is  scarcely  comparable  with  the  skill  of  labour  in  the 
past.  One  might  say  that,  within  twenty  years,  with  the  universal 
employment  of  machinery  and  the  excessive  subdivision  and  specialisation 
of  its  use,  the  character  of  the  production  process  has  quite  changed. 
There  is  a growing  demand  for  higher  intelligence  on  the  part  of  the 
few  ; a large  and  probably  growing  demand  for  specialised  machine 
minders  ; and,  unhappily,  a relegation  of  those  who  cannot  adapt  them- 
selves to  either  demand  to  a quite  inferior,  if  not  worse  paid,  position. 
If,  then,  our  conception  of  the  “ skill  ” which  we  might  have  looked  for 
and  desired  is  what  might  be  called  “ craftsmanship,”  we  must  conclude 
that  the  demand  for  skill  is,  on  the  whole,  declining.  The  all-round 
ability,  which  used  honourably  to  mark  out  the  mechanic,  is  no  longer 
in  demand,  so  much  as  the  work  of  the  highly  specialised  machine 
minder. 

228.  In  many  platform  descriptions  of  machine  industry,  the  artisan 
is  pictured  as  a person  who  merely  stands  by  and  watches,  while  auto- 
matic machinery  does  the  work  ; and,  to  those  who  believe  that  this  is 
typical,  it  seemS'  clear  that,  instead  of  great  numbers  of  workmen  work- 
ing with  interest  and  intelligence  at  tasks  which  employ  all  their  powers 
as  human  beings,  modern  developments  demand  a great  mass  of  unin- 
telligent, if  not  unskilled,  machine  minders,  supervised  and  guided  by  a 
few  foremen. 

229.  It  must  be  admitted  that  such  a picture  is  true  enough  of  many 
of  the  textile  industries  where  women  and  young  persons  mostly  are 
employed.  And  outside  of  these,  in  trades  where  manufacturing  involves 
“ repeat  work  ” in  large  quantities,  the  natural  tendency  is  for  the  clever 
manipulator  to  take  the  place  of  the  intelligent  craftsman,  and  the  all- 
round man,  who  had  to  do  and  could  do  many  things,  disappears- — the 
best  instance  being  found  in  the  boot-making  and  in  the  printing  trades. 

280.  But,  as  a fact,  in  the  greater  industries  employing  adult  male 
labour,  “ machinery  ” does  not  in  the  least  resemble  the  long  lines  of 
revolving  spindles  one  sees  in  a cotton  mill.  In  the  machine  tools  of  an 
engineering  shop  there  is  comparatively  little  of  such  automatism,  and, 
even  where  the  machines  are  automatic,  single  men  are  put  in  charge  of 
a number  of  machines,  and  the  setting  and  supervising  of  these  is  work 
probably  demanding  a higher  level  of  intelligence  than  ever  before.*  “ I 

* The  essential  truth  on  this  matter  seems  to  us  very  felicitously  put  by  Professor 
Chapman  : “ Generally  speaking,  I should  say  that  invention  in  its  first  stages,  while 
calling  for  some  labour  of  greater  intelligence  than  that  which  had  been  previously 
employed,  frequently  imposes  a number  of  tasks  for  the  performance  of  which  very 
low-grade  labour  is  required.  Through  later  improvements,  however,  these  tasks  tend  to 
be  assumed  by  machinery.  The  tendency  of  machinery  is  always  to  cause  a substitution 
of  “ intelligence  ” for  dexterity,  the  person  who  was  in  effect  a machine  by  reason  of  his 
dexterity  giving  place  to  one  who  could  understand  and  direct  a mechanical  process. 
Incidentally  a number  of  monotonous  operations  are  created,  but  these,  as  it  has  been 
observed,  afterwards  tend  to  be  reduced,  and  it  is  not  certain  that  they  are  always  more 
monotonous  than  the  hand  operations  abolished,  though  they  may  require  less  dexterity. 
(Evidence,  Vol.  VIII.,  84791  (52).) 
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should  say  the  skilled  men  require  even  more  skill  than  they  did,” 
says  Mr.  Barnes,  “ because  of  the  finer  work  and  more  intricate  ma- 
chinery . . . Side  by  side  with  automatic  machinery  there  has  come 
about  more  intricate  and  highly  complicated  machinery.”  * * * § “ The  semi- 

skilled of  to-day,”  says  Sir  Benjamin  C.  Browne,  “is  in  many  cases  as 
good  as  the  skilled  was  a quarter  of  a century  ago.”  f 

231.  But  the  disappearance  of  the  all-round  man  is  by  no  means 
universal.  In  collieries,  for  instance,  he  still  holds  his  place ; and, 
ceteris  parihus,  in  smaller  trades  and  in  special  industries,  such  as  the 
making  of  fine  small  machinery  or  scientific  apparatus,  the  all-round 
man  is  preferred,  if  for  no  other  season  than  that  it  is  necessary  to 
provide  “ considerable  flexibility  among  the  workers  to  meet  such  day- 
to-day  contingencies  as  sickness,  accidents,  leave,  promotion,  etc.,”  where 
the  temporarily  vacant  places  can  be  filled  immediately.! 

232.  This,  at  least,  can  be  said,  that,  as  regards  the  higher  classes  of 
artisans,  foremen,  supervisors,  and  the  like,  in  such  trades  as  iron  and 
steel,  ship-building,  engineering,  building,  there  is  a growing  demand 
for  a higher  level  of  intelligence.  It  must  be  remembered,  too,  that, 
in  these  industries,'  owing  to  the  same  specialisation,  there  has  been 
growing  up  an  increased  demand  for  purely  head  workers — those  who 
design,  draw,  make  plans,  and  generally  prepare  the  work  which  the 
machinery,  thus  tended,  carries  out.  The  drawing  office,  for  instance, 
is  a post  much  sought  after. § 

233.  It  is  very  generally  said  that  every  form  of  machine  minding, 
even  the  lowest  grade,  requires  a certain  amount  of  skill,  and  excites 
more  intelligent  interest.  But  as  regards  the  rank  and  file  in  the 
textile  industries,  a very  moderate  level  of  intelligence  seems  demanded. 
Attendance  on  the  machinery,  and  careful  attention  to  it,  are  really 
more  wanted  than  any  great  degree  of  skill.  As  one  of  the  employers 
puts  it : “ The  less  the  human  element  enters  the  better.” 

234.  As  we  have  suggested,  in  all  such  discussions  there  are  two 
things  the  distinction  of  which  at  least  should  be  clearly  recognised. 
One  may  enquire  with  some  anxiety  as  to  whether  modern  developments 
are  tending  towards  a higher  level  of  labour,  and  so  of  life — more  in- 
teresting occupation,  more  intelligent  exertion,  more  human  powers  put 
forth.  Or  one  may  inquire  whether  they  tend  to  higher  wages. 
Questions  about  “skill”  easily  confuse  these  two.  “The  idea  which 
is  usually  latent  in  the  mind  of  those  who  put  this  question,” 
says  Professor  Cannan  aptly,  “ is  not  really  one  involving  the  measure- 
ment of  skill,  but  some  belief  as  to  the  relative  proportion  of  different 
grades  of  labour,  the  grading  being  arranged  by  standards  nominally  of 
skill  but  really  of  pay.  The  questioner  wants  to  know  whether  the 
low-paid  grades  are  increasing  more  rapidly  than  the  upper  or  vice 
versa.  This  is  a matter  on  which  statistical  history  as  yet  appears  to 
afford  no  guidance.”  || 

* Evidence,  Vol.  VIII.,  82943. 

t Ibid.,  86333. 

I Professor  Archibald  Barr.  Evidence,  Vol.  XI.,  Ans.  II.  (d). 

§ “ The  men  are  a different  thing  to  what  they  were.  A skilled  mechanic  now  is  a 
far  higher  class  of  man  than  he  was  twenty  years  ago.  If  you  only  speak  to  any 
Admiralty  inspector,  you  will  find  how  much  their  demands  have  increased  ; for  ex- 
ample how  much  more  exacting  they  are  than  they  were  a few  yeare  ago.”  (Sir  Benja- 
min C.  Browne,  Evidence,  Vol.  VIII.,  86244.) 

II  Evidence,  Vol.  XI.,  Ans.  II.  (c). 
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235.  It  is  to  be  noted,  however,  that  it  is  not  necessarily  the  most 
highly  skilled  and  intelligent  occupations  which  are  the  most  highly 
paid.  The  riveters  in  ship  yards,  for  instance,  whose  level  of  wage  is 
very  high,  “ can  hardly  be  called  highly  skilled  men,  nor  do  they 
require  an  exceedingly  high  grade  of  intelligence.” 

(18)  Mobility  of  Labour. 

236.  With  the  view  of  finding  out  what  employers  considered  to  be 
the  line  of  reform  indicated,  we  took  advantage  of  our  schedule  of 
questions  to  ask  if,  in  these  circumstances  of  displacement  and  change, 
greater  mobility  of  labour  was  not  called  for  both  between  different 
trades  and  different  branches  of  the  same  trade  ; and,  if  so,  how  this 
mobility  was  being  provided  for,  or  how  it  should  be  provided  for. 

237.  To  those  employers  who  have  not  found  it  necessary,  owing  to 
changes  in  methods  and  process,  to  dispense  with  labour  in  their  own 
businesses,  the  need  for  this  mobility  does  not  present  itself  as  a 
pressing  one.  But,  unless  where  this  is  the  case,  there  is  no  hesitation 
in  answering  that  it  is  most  desirable.*  But  some  are  very  doubtful  if 
this  is  possible  in  view  of  the  strong  tendency  towards  specialisation — 
“ a good  fitter  is  seldom  a good  turner,  although  a skilful  cabinet  maker 
may  be  quite  a good  joiner.” 

238.  There  is,  however,  pretty  general  agreement  that  at  present 
Trade  Union  ideas  and  regulations  are  very  inimical,  if  not  hostile, 
to  trade  mobilityt — the  many  bitter  and  prolonged  disputes  about 
“ demarcation  ” questions  being  cited  in  proof.  So  long,  for  instance, 
as  a bricklayer  is  prevented  by  his  Union  from  doing  stone-mason  work, 
or  a pattern  maker  from  being  a joiner,  it  is  hopeless  to  speak  of 
mobility.  It  is  pointed  out  that  one  obvious  remedy  for  this  is  the 
amalgamation  of  the  many  separate  Unions  in  related  trades. 

239.  As  to  how  this  mobility  may  be  secured,  it  is  agreed  that  it 
depends  chiefly  on  education.  If,  at  school,  young  people  were  taught, 
first  of  all,  to  be  intelligent — to  “ think,”  in  fact — and  if  technical 
training  were  general — non-specialised,  and  teaching  principles  rather 
than  practice — mobility  would  have  a better  chance.  There  would  be 
no  difficulty  in  providing  for  trained  machine  labour  at  least. 

(19)  Apprenticeship  and  Technical  Training. 

240.  In  the  early  days  of  industry  there  was  no  entrance  to  the  great 
trades  except  through  the  one  door  of  apprenticeship  ; from  the  age 
of  Elizabeth  onward,  it  was  considered  the  duty  of  the  State  to  enforce 
apprenticeship — even  as  regards  pauper  children.  It  might  have  been 

* As  to  “ place  mobility  ” — the  ability  and  readiness  to  move  from  one  centre  of 
industry  to  another,  according  to  the  state  of  the  labour  market — all  our  evidence  goes 
to  show  that  its  importance  is  recognised  by  the  skilled  workers  generally,  and  that, 
among  them,  there  is  a very  considerable  amount  of  such  mobility.  But,  as  regards  the 
unskilled,  the  very  reverse  seems  the  case  ; they  seem  to  object  equally  to  migra- 
tion and  to  emigration.  As  in  many  cases,  where,  for  instance,  local  changes  have  taken 
away  the  employment  of  great  numbers,  the  only  remedy  is  to  break  up  the  stagnant 
pools  which  remain,  and  drain  away  the  surplus  labour,  the  problem  is  one  of  peculiar 
difficulty.  In  such  cases  “ relief  work  ” of  the  ordinary  kind  is  the  very  thing  which 
should  be  sternly  discountenanced. 

t Mr.  Ramsay  Macdonald,  M.P.,  gives  the  reason  quite  frankly  : “ The  organisation 
of  labour  is  absolutely  essential  in  view  of  the  organisation  of  capital,  and  it  is 
practically  impossible  to  organise  labour  if  there  is  much  fluidity  of  labour  between 
trade  and  trade  ” (Evidence,  Vol.  XI.,  Ans.  V.I 
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expected,  then,  that  the  progress  of  industry  would  have  seen  a 
universalisation  of  the  system.  But,  at  an  early  period  in  the  nine- 
teenth century,  the  Trade  Unions  began  very  generally  to  set  them- 
selves against  the  unlimited  apprenticeship  of  youths  ; partly  on  the 
ground  that  apprentices  were  often  used  as  a form  of  “cheap  labour” 
— the  boy  being  set  to  the  performance  of  routine  tasks  where  his  work 
soon  became  as  good  as  that  of  an  adult — partly  from  the  fear  that  the 
skilled  trades  would  become  “ over  stocked  ” and  wages  brought  down. 
Thus  many  Unions  passed  regulations  that  only  a limited  number  of 
apprentices  should  be  allowed — generally  in  some  definite  proportion  to 
the  number  of  adults.  This  tendency  was,  of  course,  strongly  protested 
against  by  those  who  considered  that  the  economic  safety  of  the  young 
generation  depended  on  the  entrance  to  skilled  trades  being  open  to 
everyone. 

241.  The  actual  development  of  industry,  however,  has,  to  a certain 
extent,  put  this  particular  problem  on  one  side.  On  the  one  hand, 
employers  were  not  always  willing  to  take  the  trouble  of  educating 
apprentices  while,  at  the  same  time,  it  became  evident  that  appren- 
ticeship was  not  necessarily  any  security  for  the  ranks  of  the  skilled 
trades  being  kept  restricted — the  ranks  of  journeymen  being  constantly 
recruited  from  those  who  received  an  irregular  training.  On  the  other 
hand,  many  who  had  least  sympathy  with  any  restrictions  on  the 
openings  to  skilled  trades,  became  convinced  that,  under  the  rapidly 
changing  conditions  of  industry,  it  was  a mistake  to  devote  years  to  the 
acquirement  of  a particular  skill  for  which  the  occasion  might  have 
disappeared  by  the  time  it  was  acquired.  “ It  is  fortunate,”  says 
Professor  Chapman,  “that  the  apprenticeship  system  is  falling  into 
disuse.  Under  modern  conditions  it  renders  our  industrialism  too 
crystallised.  The  technical  school  must  take  its  place.”  f 

242.  It  must  be  said  that,  in  the  statements  and  evidence  which  we 
have  got  from  employers,  there  is  little  recognition  of  this  latter  view. 
On  the  contrary,  a strong  feeling  is  expressed  very  generally  that 
apprenticeship  is  the  only  way  in  which  skilled  workmen,  as  a body, 
can  get  their  training,  and  that  the  maintenance  or  revival  of  the 
system  is  necessary.  I 

* “ London  employers  not  only  refuse  to  teach  apprentices,  even  for  premiums — 
they  often  refuse  to  have  boys  on  those  parts  of  their  establishments  in  which  any- 
thing can  be  learnt.  . . . The  evil  is  apparently  increasing,  because  it  has  relation  to 
the  substitution  of  large  firms  and  large  works  for  individual  employers.  The  village 
blacksmith  can  take  an  apprentice,  but  a large  engineering  firm  does  not  take  anything 
like  a proportionate  number  of  apprentices.  . . . The  trade-union  rules  are  old-fashioned 
survivals  which  have  mostly  been  given  up.  Where  they  still  exist,  they  exist  in  an 
almost  entirely  nominal  state,  and  they  certainly  are  not  responsible  for  the  restriction 
of  apprentices,  as  a rule,  because  the  limit  imposed  by  the  rules  is  far  in  excess  of  the 
actual  number  of  apprentices.  For  instance,  in  London  no  employer  in  the  building 
trade  has  anything  like  as  many  apprentices  as  the  trade  union  would  be  quite  glad 
that  he  should  have.  It  is  only  in  certain  trades,  usually  a few  small  old-fashioned 
trades,  that  the  restriction  of  apprentices  is  at  all  effective.  There  is  one  exception  to 
that,  perhaps,  the  compositors,  where  they  have  a restriction  which  seems  to  me  an 
unwise  one,  but  it  is  not  a universal  one.”  (Mr.  Sidney  Webb.  Evidence,  Vol.  IX., 
03031  and  93035,  93181.) 

t Evidence,  Yol.  YIII.,  84791  (56). 

:{;  Sir  Benjamin  C.  Browne,  of  Messrs.  Hawthorn,  Leslie  & Co.,  Newcastle,  says  that 
his  firm  has  no  mechanics  except  those  who  have  served  a legally  indentured  apprentice- 
ship. “We  train  a lot  of  young  people  to  be  engineers  and  shipbuilders  ; we  take  the 
greatest  pains  with  them.  For  example,  we  pay  for  any  of  our  apprentices  to  attend 
any  classes  they  choose,  of  any  kind,  absolutely  free  ; besides  that  we  give  them  prizes 
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243.  One  modification  which  seems  pretty  generally  approved  is  that 
the  term  should  be  shortened ; at  any  rate,  if  the  school  age  were 
extended  and  some  amount  of  manual  and  technical  training  introduced, 
it  seems  agreed  that  three  or  at  most  four  years  in  the  shops  should 
turn  out  a qualified  journeyman.  Another  suggestion,  advanced  by 
two  representative  employers,  is  that,  in  order  to  meet  the  difficulties 
of  working-men  parents — who  are  generally  quite  unable  to  apprentice 
more  than  one  of  their  sons — and  to  guard  against  undue  hurry  to  be 
earning  money  on  the  part  of  the  boys  themselves,  the  wages  of 
apprentices  should  be  revised  so  as  to  reach  the  level,  say,  of  18s.  in 
such  industries  as  building,  engineering,  and  shipbuilding,  in  the  last 
year  of  the  apprenticeship. 

244.  Over  technical  schools  there  seems  much  difference  of  opinion ; 
and,  although  their  desirableness,  even  necessity,  for  the  future  over- 
lookers, foremen,  managers,  employers,  or  indeed  for  any  lad  who  aims 
at  rising  from  the  ranks  is  recognised,  it  would  appear  that  the  character 
of  the  training  at  present  given  does  not  meet  the  requirements  either 
of  short-sighted  or  of  broad-minded  employers.  “ A very  small  per- 
centage of  those  in  technical  schools  derive  a life  benefit  from  it,” 
says  one  ; “ We  often  say  that  a technical  school  spoils  a good  workman, 
without  making  a scientific  man  of  him,”  says  another. 

245.  On  the  one  hand  there  is  the  view  that,  if  the  school  age  is  to 
continue  as  at  present,  some  training  should  be  given  in  primary  schools 
in  such  things  as  drawing,  the  nature  of  materials  and  natural  forces, 
and  the  general  use  of  tools ; on  the  other,  the  view  that,  if  the  age  is 
extended,  the  education  must  include  a considerable  amount  of  training 
bearing  directly  on  the  future  occupation  of  the  scholar.  And  the 
general  principle  seems  to  be  accepted  that,  unless  technical  education 
means  a good  deal  more  than  could  be  learned  in  the  factory  or  shop,  * 
it  is  of  little  real  value.  It  must  aim  at  giving  the  lad  an  appreciation 
of  the  end  of  the  industry,  and  of  the  relation  of  the  whole  organisation 
to  the  product,  as  well  as  a knowledge  of  the  technical  processes. 

246.  We  append  three  statements  on  the  subject,  which  seem  to  us  of 
peculiar  value. 

“ The  general  effect  of  modern  industrial  development  being  to  increase 
the  demand  for  really  skilled  and  intelligent  workers,  the  training  of 
apprentices  is  becoming  increasingly  important.  The  problem  is  com- 
plicated by  the  tendency  which  undoubtedly  exists,  and  must  exist,  to 
take  the  greatest  advantage  of  the  labour  of  apprentices  during  their 
training.  I think  that  it  is  possible  to  arrange  a suitable  system  of 
apprenticeship  combined  with  attendance  at  continuation  classes  in  the 
evenings,  in  appropriate  subjects,  provided  that  some  temporary  sacrifice 
be  made  by  the  employer. 

and  inducements.  Any  boy  who  attains  a certain  not  very  high  standard  of  efficiency 
in  his  class  in  bookwork,  we  give  him  an  extra  shilling  a week  for  that  year,  and  if  he 
passes  the  examination  next  year,  the  shilling  a week  goes  on  again.  Then  we  take  some 
of  the  best  boys  into  the  drawing  office  every  year,  and  then  they  are  made  men  for  life 
under  ordinary  circumstances.  When  I say  ‘ we  ’ do  that,  I mean  not  merely  Hawthorn’s  ; 
most  other  employers  do  something  of  the  kind.”  (Evidence,  Vol.  VIII.,  86295.) 
Mr.  Gr.  N.  Barnes  again,  the  Secretary  of  the  Amalgamated  Society  of  Engineers,  says 
that  apprenticeship,  which  had  been  on  the  decrease  till  about  five  years  ago,  has  been 
on  the  increase  since  then,  and  ascribes  the  change  to  “ a more  enlightened  public 
opinion.”  (Evidence,  Vol.  VIII.,  82945-6.) 

* “ At  the  present  moment,  technical  education  means  far  too  much  trade  education.” 
(Mr.  Ramsay  Macdonald,  M.P.,  Evidence,  Vol.  XI.,  Ans.  VII.) 
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247.  It  is  essential  to  a suitable  training  that  the  boy  be  not  kept 
too  long  at  one  operation  or  in  one  department.  If  his  training  is 
sacrificed  to  the  demand  for  a very  limited  and  highly  specialised  skill 
in  the  management  of  one  kind  of  machine  or  in  one  operation,  the 
factory  may  benefit  at  the  moment,  but  will  suffer  later  on  in  having 
too  few  thoroughly  trained  'men  to  draw  upon  when  conditions  change, 
as  they  must  do  in  any  progressive  industry.  The  superintendence  of 
such  a training,  involving  a carefully  graded  series  of  changes  of  work 
combined  with  courses  of  instruction  in  the  science  and  technology  per- 
taining to  the  industry,  should  not  be  left  to  chance,  but  should  be 
looked  after  by  someone  in  sufficient  authority  to  say  whether  the 
immediate  interests  of  the  factory  as  a producing  organisation  must  be 
set  aside  to  some  slight  extent  in  order  to  secure  a better  ultimate 
result.  Such  superintendence  of  the  interests  of  apprentices  requires 
to  be  in  the  hands  of  a man  of  broad  views  and  sympathies,  and  such 
will  be  the  more  easily  found  as  scientific  and  technical  education 
advance. 

248.  “Now,  many  managers,  and  even  foremen,  as  well  as  employers 
themselves,  have  had  training  in  universities  and  technical  colleges,  and 
the  broader  views  such  men  should  be  able  to  take,  and  I believe  as  a 
rule  do  take,  will  lead  them  to  look  further  ahead,  and  not  to  sacrifice 
the  future  of  their  own  business,  or  of  the  industry  in  general  to  any 
narrow  and  immediate  interests.  In  many  cases  the  teachers  in  technical 
evening  classes  are  themselves  engaged  during  the  day  as  managers, 
foremen,  or  draughtsmen,  and  so  come  into  contact  with  apprentices  not 
only  in  the  school,  but  in  the  factory  or  workshop. 

249.  “ I do  not  think  that  any  systems  of  training  which  can  be 
devised  outside  the  daily  factory  routine,  as  by  trade  schools  or  by 
establishing  a separate  department  within  the  factory  for  the  purpose, 
are  likely  to  be  satisfactory,  except,  perhaps,  in  the  case  of  very  large 
establishments.  It  is  an  advantage  not  to  be  overlooked  for  apprentices 
from  one  factory  or  workshop  to  meet  with  those  from  another.  This 
broadens  their  views  and  prevents  the  teacher  from  devoting  the  class 
hours  to  very  specialised  questions  affecting  only  one  branch  of  a trade ; 
and,  besides,  it  will  no  doubt  have  the  effect  of  letting  the  conditions  of 
employment  in  various  factories  or  workshops  be  more  generally  known, 
and  so  secure  for  the  best-organised  factories  a supply  of  the  most 
promising  material  of  which  to  make  men  of  wide  skill  and  intelligence. 

250.  “ I think  that  the  existing  arrangements  in  most  centres  of 
industry  are  amply  sufficient  for  the  requirements  of  the  ordinary 
apprentice.  What  is  required  is  a more  enlightened  view  on  the  part  of 
employers,  managers,  and  foremen,  so  that  boys  may  be  able  to  take 
full  advantage  of  the  facilities  offered  by  evening  science  and  art 
classes.  I think  there  is  ample  evidence  that  more  enlightened  views 
are  being  taken  as  time  goes  on,  and,  as  I have  said,  the  greater  advan- 
tage that  is  being  taken  of  the  facilities  now  offered  in  all  large  centres 
of  high  scientific  and  technical  training  by  youths  who  will  become 
employers  and  managers,  will  lead  to  a rapid  increase  in  the  required 
enlightenment  among  leaders  of  industry.”  * 

251.  “ The  training  of  skilled  mechanicians  must  be  on  broad  lines. 
The  pupil  must  be  provided  with  a thorough  technical  and  practical 

* Mr.  Archibald  Barr  (of  Messrs.  Barr  & Stroud),  Professor  of  Engineering  in  the 
Univeraity  of  Glasgow.  (Evidence,  Vol.  XL,  Ans.  VII.) 
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acquaintance  with  the  whole  principles  of  his  craft,  and  not  merely  with 
the  application  of  certain  of  those  principles  to  some  particular  trade. 
Hence  the  need  for  technical  training  under  Government  supervision. 
A man  cannot  learn  his  business  as  a mechanical  engineer,  for  instance, 
by  merely  working  in,  say,  a marine  engine  building  shop. 

252.  “ We  do  not  to-day  want  men  who  are  ‘ all-round  ’ at  building 
marine  engines — we  do  need  men  who  are  ‘all-round’  mechanical  engi- 
neers— men  who  can  apply  the  principles  of  their  craft  to  any  form  of 
machinery  that  may  be  called  for.  That  is  a class  of  training  which 
cannot  be  achieved  by  any  system  of  apprenticeship  and  is  essentially 
a matter  which  the  governing  authority  must  handle  if  this  country  is 
to  maintain  its  position  in  the  industrial  world.  That  is  a matter  in 
which  we  lag  behind  our  neighbours.”  * 

253.  “ The  present  system  of  technical  school  training,  following  on 
the  general  education  in  elementary  and  higher  elementary  schools,  in 
which  manual  work  (as  a means  of  education)  and  instruction  in 
elementary  science  should  be  important  features — -with  a diminished 
number  of  subjects  of  a less  important  character  for  working  men — • 
should  prepare  boys  to  enter  upon  a system  of  apprenticeship  which 
might  be  adopted  by  all  enlightened  employers  in  preference  to  the  old 
system,  which  begins  too  early,  and  with  boys  ill-prepared  for  the 
training  now  necessary  to  form  intelligent  and  capable  working  men. 
For  those  engineering  apprentices  who  can  give  the  time,  and  have  the 
means,  to  train  for  foremen  and  managers  and  positions  in  which  they 
would  have  to  control  others,  the  training  in  technical  schools  should 
be  continued  for  a longer  period  before  apprenticeship  to  practical  work 
is  commenced.  The  education  for  working  men’s  sons  should  always 
be  partly  through  manual  work  in  the  elementary  schools,  not  to  acquire 
mere  dexterity,  but  to  develop  their  faculties  of  thinking  and  reasoning, 
and  habits  of  accuracy  and  thoroughness  ; and  this  work  should  be 
accompanied  by  instruction  in  freehand  and  geometrical  drawing. 
With  such  a training  continued  in  a higher  elementary  school  or  elemen- 
tary technical  school,  a boy  should  be  equipped  at  sixteen  years  old  to 
learn  a trade  in  the  workshop  in  four  or  five  years,  far  more  thoroughly 
than  under  the  old  system  of  apprenticeship  and  untrained  faculties  ; 
and  throughout  his  apprenticeship  he  would  render  more  efficient  ser- 
vice to  his  employer.  ^ During  his  apprenticeship,  attendance  at  evening 
classes  of  technical  schools  should  be  one  of  the  conditions  which  the 
boy  must  comply  with,  for  two  or  three  nights  a week,  the  neglect  oh 
which  would  render  him  liable  to  be  discharged.  If  a boy  showed 
qualities  for  a superior  position  than  that  of  ordinary  workman,  em- 
ployers should  give  facilities  for  his  attendance  at  day  classes  in  the 
technical  schools  to  take  a specified  course,  by  allowing  him  off  certain 
houi*s  in  the  week  for  that  purpose.”! 

(20)  Country-Bred  Men  in  Large  Towns. 

254.  The  large  amount  of  evidence  brought  before  previous  enquiries,  t 
and  presented  to  us  by  various  witnesses,  to  the  effect  that  the  building 

* Sir  Christopher  Furness  (Evidence,  Vol.  XI.,  Ans.  YII.  (12-13)  ). 

t Sir  William  Mather  (of  Messrs.  Mather  & Platt).  Vol.  XI.,  Ans.  VII. 

t Such  as  those  made  by  the  Committee  of  the  London  County  Council  on  Appren- 
ticeships, and  by  the  London  Council  Technical  Education  Board  on  the  Building 
Trades,  quoted  in  Vol.  IX.,  96218. 

92.5.— 1. 
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trades,  and,  indeed,  most  of  the  skilled  trades  in  London  are  recruited 
in  the  main  from  outside  London,  and  that  in  many  trades  the  Lon- 
doner is  at  a discount,*  makes  it  of  interest  to  ascertain  how,  in  the 
large  centres,  country-bred  men  stand  relatively  to  town-bred  as  regards 
unemployment.  At  our  request  the  Board  of  Trade  has  made  some 
investigations,  and  prepared  a Memorandum  on  the  subject.} 

255.  The  conclusions  of  the  Memorandum  are  : — 

(1)  That  the  greater  part  of  the  poverty  and  distress  prevalent 

' in  London  and  the  large  provincial  towns  is  among  the  town-bred 

part  of  the  population,  and  not  among  the  country-bred. 

(2)  The  countrymen  who  migrate  to  large  towns  are,  in  the 
main,  physically  strong  and  of  good  character,  and  frequently 
move  to  the  towns  to  fill  definite  positions  which  have  been  secured 
beforehand. 

(3)  Such  men  generally  obtain  good  employment,  especially  in 
outdoor  trades,  which  resemble  somewhat  those  to  which  they  have 
been  accustomed  in  the  country,  and  in  situations  requiring  special 
steadiness  and  trustworthiness. 

(4)  Country  immigrants  do  not,  to  any  considerable  extent, 
directly  swell  the  ranks  of  those  who  are  more  or  less  in  a chronic 
state  of  unemployment  in  the  large  towns.  The  unemployed  of 
this  class  are,  in  the  main  town-bred,  and  recruited  from  those  who 
have  sunk  to  the  bottom  of  the  social  scale. 

256.  In  view  of  the  opinion  sometimes  expressed  that  rural  depopula- 
tion accounts  greatly  for  urban  distress,  in  the  sense  that  agricultural 
labourers,  finding  no  place  on  the  land,  migrate  to  the  cities,  and,  find- 
ing no  regular  occupation  open  to  them,  sink  into  casual  labour,  these 
conclusions  are  so  far  satisfactory.  They  show  that  priina  facie  the 
country  immigrants  do  not  worsen,  but  better  their  position  in  the  cities, 
and  they  show  besides  that  the  veins  of  the  city  population  are  kept 
filled  by  fresh  blood  from  the  country. 

257.  On  the  other  hand  they  tend  to  prove  that  the  anaemic,  worn- 
out  town  worker  is  continually  put  in  competition  with  new  comers  of 
better  physique,  and  consequently  is  relegated  to  the  less  regular  and 
worse  paid  occupations.  In  short,  the  Londoner  is  easily  out-distanced 
by  his  country-bred  rival  in  trades  where  strength  and  endurance  tell, 
while,  in  the  skilled  trades,  owing  to  the  temptations  of  boy  labour  and 
the  lack  of  industrial  training,  he  is  not  taking  the  place  which  his 
natural  quickness  of  wit  might  be  expected  to  secure. 

(21)  Dock  Labour. 

258.  This  typical  form  of  casual  labour,  or  rather  of  under-employ- 
ment ” — for  dockers  may,  at  any  given  time,  with  almost  equal  appro- 

* “ With  carpenters  and  joiners,  bricklayers,  carriage-builders,  engineei’s,  smiths  and 
saddlers,  the  percentage  of  heads  of  families  born  out  of  London  range  from  51  to  59 
(Mr.  Charles  Booth  quoted  in  Vol.  IX., 96218.).  “ The  investigations  of  Mr.  Wilson  Fox  (of 
the  Board  of  Trade)  show  that  various  large  employers  of  labour,  such  as  breweries,  rail- 
way companies,  etc.,  employ  predominantly  country-born  workmen  in  the  proportion  of 
40,  50,  and  sometimes  even  of  65  per  cent,  of  the  whole.  The  Metropolitan  Police 
Force,  the  Metropolitan  Fire  Brigade,  the  teachers  in  London  elementary  schools,  the 
porters  in  city  warehouses,  the  junior  clerks  in  the  ‘ entering  desk  ’ of  the  great  whole- 
sale firms,  the  subordinate  officers  of  the  Excise  and  Customs  services,  all  include  a quite 
surprisingly  small  percentage  of  Londoners.”  (Mr.  Sidney  Webb,  Evidence,  Yol.  IX., 
93031.) 

t See  Vol.  IX.  Appendix  XXI.,  J. 
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priateness  be  counted  employed  or  unemployed,  and  are  at  all  times 
both  casual  and  seasonal  workers — seemed  to  us  to  present  so  many 
painful  features  as  to  warrant  some  amount  of  special  investigation, 
personally  and  by  schedule  of  questions,  as  well  as  by  taking  evidence. 

259.  The  commonsense  of  the  nation  has  seen  for  some  time  that  the 
best  ordinary  life  for  the  ordinary  kind  of  man  is  that  he  should  not 
have  too  much  leisure  or  have  it  whenever  he  likes  ; that  his  work 
should  be  so  regular  as  to  become  a habit ; that  he  should  be  able  to 
count  on  taking  home  a regular  sum  weekly  to  his  wife  as  wage  ; and 
that  he  should  have  some  reserve  to  fall  back  upon  in  bad  times. 

260.  All  these  things  are  conspicuously  absent  in  the  docker’s  life, 
and  it  is  this  that  makes  dock  labour  almost  a problem  by  itself. 

261.  The  employing  agency  in  the  loading  and  unloading  of  ships 
varies  from  dock  to  dock  over  the  kingdom.  At  some,  the  work  is  done 
by  shipping  companies  having  stevedoring  staffs  of  their  own  ; at 
others,  by  merchants,  dock  and  railway  companies,  crews  of  ships, 
master  stevedore  and  porters ; only  in  a few  cases  is  it  done  by  a har- 
bour trust.  At  the  Manchester  docks  almost  all  the  work  is  done  by 
the  canal  company.  At  Dundee  there  is  a ‘‘  registered  benefit  society  ” 
composed  of  eighty  men,  who  are  recognised  and  licensed  by  the  Har- 
bour Trustees,  and  have  special  privileges ; they  manage  their  own 
affairs  co-operatively,  engaging  casual  labour  when  their  own  numbers 
are  not  sufficient. 

262.  Shipping  companies,  dock  companies,  and  railway  companies 
employing  stevedores  have  usually  a small  staff  of  permanent  hands 
paid  by  the  week.  Cranesmen,  checkers,  engine-men  are  often  per- 
manent, as  are  coal  trimmers.  At  most  docks  again  there  are,  in  each 
employment,  numbers  of  recognised  or  actual  preference  men  who  have 
the  first  call  on  a job.  But  all  except  .men  on  the  staff  are  taken  on 
by  foremen  by  the  day,  half-day,  quarter-day,  hour,  or  job — employ- 
ment by  the  hour  being  not  uncommon.  In  many  docks,  however,  the 
labour  is  altogether  casual ; there  are  neither  staffs  nor  preference  men. 

263.  Wages  seem  to  vary  very  widely  from  port  to  port,  and,  of  course, 
from  one  class  of  work  to  another.  In  some  places  they  are  as  low  as 
3s.  6d.  or  even  2s.  6d.  per  day — 4s.  6d.  to  7s.  being  common;  in  others 
they  are  as  high  as  lOs.,  or  from  5d.  and  6d.  per  hour — with  a common 
average  of  7d. — to  8d.  In  Liverpool  they  are  5s.  per  day  of  nine  hours 
for  stevedores  and  4s.  6d.  for  porters.  Weekly  wages  vary  from  26s.  to 
28s.  Overtime  wages  again  vary  widely — from  time-and-half  to  double  ; 
and  the  hours  counted  as  overtime  vary  as  widely — beginning  as  early 
as  5.30  p.m.,  and  as  late  as  8 p.m.  Payments  are  sometimes  made  weekly; 
often  daily,  and  in  the  latter  case  ‘‘  sub  ” is  usually  given  at  any  time. 
But  payment  is  often  counted  by  the  piece  or  by  tonnage  rates. 

264.  It  will  not  escape  notice  that,  as  a rule,  the  nominal  wages,  or 
rather  the  nominal  rates  are  high,  and  this  is  found  to  constitute  a dan- 
gerous element.  In  Liverpool  it  is  freely  said  that  the  nominally  high 
wages  attract  men  from  the  country  and  from  Ireland  under  the  impres- 
sion that  they  can  get  regular  work  at  these  rates.  As  fresh  country- 
bred  men,  they  are  apt  to  get  a preference  from  foremen,  and  thus  to 
crowd  out  the  older  and  weaker. 

265.  In  almost  all  cases  overtime  is  considered  inevitable — “ ports 
could  not  be  worked  without  it  ” — the  exigencies  of  the  shipping  trade 
demand  it.”  These  exigencies  are  : Departure  of  boats  at  fixed  times  of 
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sailing,  sailing  at  midnight  or  to  suit  mails,  perishable  cargoes  such  as 
fish,  fruit,  butter,  necessity  of  catching  tides  at  other  ports,  tidal  docks, 
to  get  turn  of  the  coal  spouts,  pressure  in  berthing  room,  to  save  the 
accruing  of  demurrage,  or,  more  usually,  for  despatch.  In  some  ports 
regular  nightshifts  are  worked,  counted  as  overtime,  but  generally  the 
trade  is  too  irregular  to  permit  of  this.  Only  in  very  few  ports  is  over- 
time the  exception.  — • 

266.  In  many  ports  and  for  many  cargoes  the  trade  is  seasonal. 
Owing  to  ice,  timber  from  the  Baltic  arrives  only  from  May  to  the  open- 
ing of  winter,  and  timber  dockers  work  only  five  months  in  the  year  : 
owing  to  the  harvests,  the  import  of  cotton  at  Manchester  is  from 
October  to  March,  and  of  fruit  and  potatoes  from  the  .end  of  July  to 
the  end  of  September;  the  manure  traffic  is  heavier  between  January 
and  April;  sulphate  of  copper  comes  only  in  winter;  from  June  to 
November,  maize  comes  from  the  River  Plate,  but,  happily,  it  comes 
from  North  America  and  the  Black  Sea  during  other  months  of  the 
year.  In  Dundee,  the  busy  season  is  from  September  to  April — the 
jute  arriving  only  during  the  winter.  In  Liverpool  summer  is  the  slack 
time,  winter  the  busy.  • But,  in  this  great  port  at  least,  the  fluctuation 
due  to  the  seasons  is  much  less  than  might  be  expected.  “ The  average 
number  employed  daily  during  the  three  slackest  months  of  the  year  is 
between  four-fifths  and  five-sixths  of  the  average  number  during  the 
three  busiest  months” — a seasonal  fluctuation  which  is  small  as  com- 
pared with  a good  many  other  trades. 

267.  It  must  not  be  supposed,  then,  that  the  intermittent  character  of 
dock  labour  is  by  any  means  all  due  to  the  seasons.  The  fluctuation 
from  day  to  day  in  Liverpool  is  much  greater.  The  small  numbers  taken 
on  Saturdays  one  can  understand.  Saturday  is  a short  day,  and  em- 
ployers for  economical  reasons  take  on  as  few  hands  as  they  can  ; and, 
from  the  other  side,  the  men  like  to  take  their  half-holiday  on  the  same 
day  as  their  fellows  in  other  trades  take  it — ^to  attend  football  matches 
and  the  like.  But  the  small  numbers  engaged  on  Mondays  has  another 
explanation  : the  men  are  not  to  be  had — will  not  turn  out  if  they  can 
help  it ; the  dissipation  of  the  week-end  leaving  them  with  little  energy 
on  Monday.  Thus  the  busiest  days  of  the  week  are  Wednesday  and 
Thursday,  and  the  conclusion  is  that  “ the  number  employed  on  the 
least  busy  day  of  the  week  is  frequently  only  three-fourths,  occasionally, 
two-thirds  of  the  number  employed  on  the  busiest  day.”  It  deserves 
emphasis,  then,  that  a good  deal  of  the  irregularity  of  dock  labour  is  of 
the  docker’s  own  making,  and  blame  should  not  be  attributed  to  the 
nature  of  the  employment. 

268.  The  majority  of  our  statements  say  bluntly  that  there  is  no  or 
very  little  alternative  employment  open  to  men  when  not  engaged  at 
the  docks,  some  adding  that  the  men  do  not  care  to  look  for  any.  At 
the  timber  ports  the  men  as  a rule  go  to  shipyards  and  building  for  the 
seven  months  when  no  timber  comes  in.  The  other  alternatives  men- 
tioned at  various  docks  are  : — public  works  or  wharves  in  the  neigh- 
bourhood, quarries,  harvesting,  “ boating  and  fishing  in  the  harbour,” 
and,  at  Grimsby,  steam  fishing.  At  Swansea  the  only  alternative  is 
that  of  a man  “ o'ettinof  a chance  of  a hobble  with  various  gangs  who 
may  have  a bit  of  a rush  of  work.”  But  such  a chance  is  very  remote, 
because  “ there  is  always  a surplus  of  men  following  their  particular 
gang  in  loading  and  discharging.”  It  may  be  added  that,  as  the  men 
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generally  must  hold  themselves  ready  for  any  job  that  turns  up,  alter- 
native employments  do  not  get  much  encouragement. 

'269.  In  all  the  large  docks,  it  would  seem  that  there  is  always  a 
surplus  of  labour  seeking  employment.  “ I have  not  had  to  go  to  look 
for  men  these  forty  years,”  says  one.  In  Liverpool,  where  there  is 
estimated  to  be  considerably  over  20,000  dockers,  employers  have  no 
difficulty — except  at  holiday  times  perhaps — in  getting  all  the  men  they 
want.  In  Swansea,  it  is  said,  there  might  be  about  300  men  in  the- 
docks  who  cannot  get  a living.  In  the  smaller  docks,  however,  this  is^ 
by  no  means  universally  the  case,  and  in  busy  times  there  is  sometimes 
a deficiency. 

270.  In  a few  of  the  smaller  docks,  no  labour-saving  appliances  have 
been  introduced.  But,  in  the  larger  ones,  cranes — steam,  hydraulic,  and 
electric — have  displaced  much  manual  labour,  and  do  many  things  which 
manual  labour  could  not  do.  The  largest  appliances  are  in  the  grain 
ports,  where  grain  is  discharged,  conveyed  and  stored  by  elevators,  and  in 
the  timber  ports,  where  the  cargo  is  taken  out  of  the  ship,  and  conveyed 
direct  by  the  same  cranes  to  the  piles,  or  to  railway  waggons.  In  Bristol 
and  Manchester,  fruit  also  is  discharged  by  elevators.  In  coal,  there 
are  coal  tips  worked  by  hydraulic  power,  grab  buckets,  shoots,  etc. 

271.  As  to  the  amount  of  displacement  of  labour  by  such  appliances,, 
a timber  transporter  is  estimated  to  do  away  with  ten  casual  labourers. 
“ As  regards  the  grain  elevator,  when  the  circumstances  are  such  as  to 
preclude  its  use,  about  eight  men  are  requisitioned  for  the  work.”  In 
the  discharging  of  grain,  a Swansea  correspondent  says  that  75  per  cent, 
of  the  labour  formerly  employed  has  been  displaced,  a calculation  con- 
firmed by  another  statement  that,  in  grain,  only  eight  men  are  employed 
as  against  fifty  to  seventy  formerly.  But  the  actual  amount  of  dis- 
placement is  difficult  to  estimate,  as,  generally  speaking,  the  trade  at 
every  port  has  gone  on  increasing,  “ So  far  as  my  experience  goes,” 
says  the  General  Secretary  to  the  Coal  Trimmers’  Union  in  Cardiff, 
“ the  improvements  in  appliances  have  gone  in  the  direction  of  increas- 
ing the  amount  of  tons  shipped  or  discharged  in  a given  time,  rather 
than  in  reducing  the  number  of  men  in  a gang.”  One  good  result  is. 
that  the  labour  attending  such  machinery  gets  more  regular  employ- 
ment. 

272.  Thus,  of  all  the  docks  of  the  kingdom,  it  may  be  said  that  the 
labour  employed  is  casual  and  intermittent,  although  there  are  degrees 
even  here — Swansea,  for  instance,  priding  itself  on  being  “not  so  casual 
as  Hull.”  This  by  no  means  prevents  a good  many  of  the  men  from  being 
regularly  employed  and  earning  good  wages.  The  master  stevedore  of  the 
Booth  Line,  Liverpool,  says  that,  of  the  maximum  number  employed  at 
the  ships  at  any  time,  about  one-half  may  be  considered  regular  men 
who  very  rarely  get  less  than  four  days  a week  and  often  get  more.. 
These  men  “ follow  the  firm,”  and  do  not  care  to  work  for  others. 

273.  In  the  larger  centres  it  seems  undoubted  that  the  dock  labourers 
prefer  casual  labour  to  steady  employment,  and  stop  after  they  have 
earned  a few  days’  wages.  At  Swansea,  for  instance,  the  Secretary  of 
the  Dock  and  General  Workers’  Union  says  that  “men  very  much 
prefer  to  work  on  tonnage  or  piece  system  with  occasional  days  off.” 
The  best  class  of  labourers,  indeed,  often  avow  their  preference  for  con- 
stant employment.  “ At  Fife  ports,  regular  work  is  desired”  ; and  in 
Grimsby,  exceptionally,  “ experience  shows  that  casual  men  who  have 
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been  transferred  to  the  permanent  staff  would  not  willingly  go  back  to 
their  old  conditions  of  service.”  But,  on  the  other  hand,  at  Southamp- 
ton Docks,  several  cases  have  come  under  notice  where  permanent  hands 
have  asked  to  be  given  casual  employment,  and,  in  West  Hartlepool, 
“a  firm  of  timber  merchants  have  had  the  greatest  difficulty  in  getting 
men  to  stay  over  the  busy  season  when  they  were  promised  full  wages 
(27s.  per  week)  all  the  year  round.”  The  determining  fact  seems  to  be 
that,  at  a busy  time,  the  permanent  hands  see  that  they  have  a wage 
much  lower  than  they  could  make  by  a few  days’  casual  work,  and  they 
are  too  short-sighted  to  think  of  the  coming  dull  season. 

274.  In  most  docks  perhaps  there  is  little  specialisation  calling  for 
what  might  be  called  skilled  labour.  But  checkers,  coal-tippers,  coal- 
trimmers — who  are  very  highly  paid — capstan  men,  ropers,  chainers, 
vsheeters,  are  skilled  men,  not  subject  to  broken  time  to  the  same  extent 
as  ordinary  labourers ; timber  carrying  requires  men  possessed  of 
physical  strength,  and  is  a highly-paid  branch  ; the  discharging  and 
warehousing  of  grain  is  usually  done  by  a more  or  less  regular  staff; 
the  storing  of  coal,  coke,  patent  fuel,  and  iron  and  steel  cargoes  requires 
some  special  training ; the  shipping  of  fuel,  fuel  bricks,  and  tin-plate, 
and  the  unloading  of  different  kinds  of  ore  require  special  skill  and 
capacity.  It  is  the  case,  however — whatever  be  the  reason — that,  as  a 
rule,  men  keep  to  one  particular  kind  of  work,  and  that  the  handling  of 
different  cargoes  is  usually  undertaken  by  different  sets  of  men. 

275.  In  view  of  the  general  impression  about  dock  labourers  that  they 
are  nearly  at  the  bottom  of  the  social  scale,  it  is  interesting  to  see  how 
much  evidence  there  is  to  the  contrary.  Generally,  indeed,  the  permanent 
and  the  more  regularly  employed  men  are  said  to  be  careful,  respect- 
able, steady  and  trustworthy  men.  Among  the  Cardiff  coal-trimmers, 
who  may  earn  about  £4  a week,  and  have  regular  employment,  “ the 
steady,  sober,  thrifty  men  by  far  out-number  the  careless  and 
indifferent.”  But  the  general  character  of  the  others  is  by  no  means 
so  bad  as  is  usually  conceived.  In  Belfast,  it  is  said,  the  majority  are 
respectable  and  well-conducted  men ; in  Swansea  the  dockers  “ will 
compare  favourably  with  any  other  class  of  workmen.”  The  Grimsby 
dockers,  it  may  be  noted,  on  the  testimony  of  ship  captains  visiting  the 
port,  are  superior  to  those  at  any  other  port  in  the  world.”  Drink, 
of  course,  is  the  ruling  weakness,  and  the  system  of  “ subbing  ” day  by 
day,  fostered  by  irregularity  of  work,  and  coupled  with  betting  and 
unthrift,  tends  to  deterioration,  physical  and  moral. 

276.  There  is,  unhappily,  almost  no  difference  of  opinion  among  our 
witnesses  as  to  the  possibility  of  making  dock  labour  more  regular. 
The  answer  is  an  almost  unanimous  negative.  The  fluctuating  and 
intermittent  nature  of  the  business  seems,  to  most  employers,  an 
insuperable  obstacle — “the  matter  of  shipment  and  discharging  is 
beyond  the  control  of  any  dock  company” — although  one  witness  gives 
as  reason  for  the  impossibility  that  there  is  “a  large  surplus  of  men 
more  than  what  is  required  to  carry  out  the  amount  of  labour  to  be 
done.”  “ You  cannot  decasualise  dock  labour  at  all,”  says  Mr.  Sexton. 
“ You  may  relieve  it,  but  you  cannot  absolutely  decasualise  it.”  * In 
some  of  the  docks  the  necessity  of  making  work  more  regular,  however, 
is  not  so  evident  as  in  others  : in  Swansea,  for  instance  (which,  how- 
ever, seems  exceptional  in  many  ways),  the  secretary  of  the  Trade 

* Evidence,  Yol.  YIII.,  84402T 
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Union  says  that  “ although  the  work  is  intermittent,  90  per  cent,  of  the 
total  might  be  said  to  be  in  regular  employment.” 

277.  Against  these  strong  assertions  must  be  put  the  notable  example 
of  the  London  and  India  Docks  Company.  In  their  docks,  which  com- 
prise Tilbury,  the  Royal  Albert  and  Victoria,  the  East  and  West  India, 
the  South-West  Indian,  and  the  London  and  St.  Katharine’s  Dock,  it 
was  given  in  evidence  that,  in  I90G,  72  percent,  of  the  labour  employed 
was  done  by  men  on  regular  weekly  wages.  * The  rest  was  done  by 
preference  men  and  casual  labour,  taken  on  from  day  to  day,  at  am' 
hourly  rate  of  6d.,  with  8d.  for  overtime,  engagements  being  for  a 
minimum  of  four  hours  or  payment  of  2s.  And,  it  is  said,  “ the  men  on 
regular  weekly  wages  value  their  employment,  and  vacancies  are  readily 
filled.” 

278.  The  system  dates  from  the  great  London  Dock  strike  of  1888, 
when  the  directors,  impressed  by  the  evils  of  ordinary  dock  labour, 
adopted  the  policy  of  distributing  the  work  with  a view  to  as  much  as 
passible  of  the  labour  being  carried  on  by  the  weekly  wage  men, 
involving,  as  a consequence,  the  curtailment  of  a number  of  preference 
men  and  the  elimination  altogether  of  casual  workers.  At  first  it  was 
extremely  difficult  to  get  the  men  out  of  their  irregular  habits — particu- 
larly as  regards  absenting  themselves  on  Saturdays  and  Mondays — but 
now  the  permanent  and  registered  staff  has  become  nearly  regular.  The 
organisation  is  very  complete,  and  the  men  are  transferred  from  one- 
dock  to  another  as  wanted.  The  method  is  as  follows. 

279.  The  labourers  are  graded  as  permanent,  registered,  and  preference.^ 

280.  The  “permanent”  are  weekly  workers  who  have  served  pre^ 
viously  as  “ registered,”  for  twelve  months  at  least,  having  got  their 
name  on  the  registered  list  between  twenty-three  and  thirty  years  of 
age.  They  must  be  physically  sound  and  strong,  of  good  character,  and 
ready  to  undertake  any  work  which  they  they  may  reasonably  be  called 
on  to  perform.  Their  wages  are  24s.  a week  of  six  days  of  eight  working 
hours  between  6 a.m.  and  6 p.m.,  overtime  being  counted  from  6 p.m.  to 
6 a.m.  Engagements  are  terminable  at  seven  days’  notice  on  either  side, 
and  regular  employment  is  guaranteed  “ only  during  good  behaviour.” 
These  men  get  a pension  at  the  age  of  sixty-five,  or  after  fifteen  years’ 
service  if  incapacitated  for  work  by  circumstances  beyond  their  own 
control. 

281.  The  “registered,”  or  “ Letter  A.”  men — selected  from  the  best  of 
the  preference  men — differ  from  the  permanent  in  having  24s.  per  week  of 
48  hours  in  summer  and  21s.  per  week  of  forty-two  hours  in  winter,  and 
in  having  no  pensions.  If  promoted,  however,  to  being  “ permanent  ” 
men,  half  the  time  passed  while  on  this  list  counts  towards  the  pension. 

282.  With  overtime,  and  bonus  on  piecework  averaging  l^d.  an  hour, 
the  average  wage  of  the  two  classes  ranges  from  29s.  to  82s.  per  week  all 
the  year  round.  No  man  is  allowed  to  work  more  than  sixteen  hours 
at  a time,  and  he  must  not  come  on  again  till  twelve  hours  afterwards. 

288.  The  “preference,”  or  “Letter  B.”  men  have  tickets  issued  to 
them  every  quarter,  giving  them  a preferential  number.  There  are 
forty-five  departments  in  the  whole  establishment,  and  each  department 
has  a proportion  of  preference  men  allocated  to  it,  on  the  basis  of  40  to 
45  per  cent,  of  the  number  generally  at  work.  Each  afternoon  the 
requirements  of.  the  following  day  are  posted  up,  and  at  certain  fixed 

* Mr.  H.  H.  Watts,  Evidence,  Vol.  IX.,  06011,  Ans.  II. — 96014-6. 
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stations — usually  at  six,  seven,  or  eight  in  the  morning — the  preference 
men  are  taken  on  strictly  in  the  order  in  which  their  names  appear  on 
the  list.  Thus,  if  work  is  slack,  the  men  at  the  bottom  of  the  list  do 
not  show  up  ; they  know  that  there  is  no  work  for  them.  If,  again, 
say  fifty  men  are  required  to-day,  the  first  fifty  at  the  top  of  the  list 
are  taken  on  ; if,  to-morrow,  fifty  are  wanted,  the  same  men  are  engaged, 
thus  keeping  the  work  among  the  smallest  number,  and  giving  them 
regular  occupation.  Every  quarter  the  preference  lists  are  revised,  and 
the  order  of  numbers  raised  or  lowered,  according  to  good  or  bad  record 
of  attendance,  etc.  In  1904  there  were  2,100  names  on  the  preference 
list,  and  the  average  number  employed  was  600,  giving  a floating  reserve, 
so  far  as  the  company  was  concerned,  of  1,500. 

284.  The  actual  results  of  this  system  are  that  the  preference  men 
get  on  average  about  three  days  a week  of  work  over  the  year,  the  men 
at  the  top,  however,  getting  much  more.  When  not  employed  they  can 
go  anywhere  else  they  please,  and  the  preference  ticket  is,  so  far,  a 
guarantee  of  character — “ a number  of  them  obtain  a fair  turn  of  work 
with  other  employers  of  dock  labour.”  The  employers,  on  the  other 
hand,  claim  that  they  gain  by  getting  better  men  and  better  work. 

285.  Under  such  arrangements  the  ordinary  casual  labourers,  who  are 
taken  on  only  when  the  preference  lists  are  exhausted,  have  not  much 
prospect  of  employment  except  at  an  unexpected  rush  of  work,  and  are 
not  kept  hanging  around  on  the  ofF-chance. 

286.  Boys  enter  the  service  as  messengers,  and  then  are  set  an  exam- 
ination enabling  them  to  become  assistant  and  junior  foremen,  from 
which  positions  they  ultimately  pass  to  be  foremen  and  outdoor  clerks. 
Those  who  do  not  pass  the  examination  become  “ labouring  boys,” 
beginning  at  10s.  per  week,  and  are  drafted  direct  into  the  permanent 
staff*  at  twenty-three  years  of  age.  By  this  system  all  the  lads  who 
enter  the  service  “ are  provided  for  for  life.” 

287.  The  London  and  India  Docks  Company  has  control  over  all  the 
docks  except  the  Surrey  and  Commercial,  the  Millwall,  and  the  small 
Regent’s  Canal  Dock.  But  it  must  be  understood  that  its  business  is 
almost  altogether  unloading ; that  outside  of  the  company’s  service 
there  is  a great  mass  of  similar  labour  employed  by  stevedores, 
wharfingers,  warehousemen  and  others ; and  that  the  employes  of  the 
London  and  India  Dock  Company  are  a small  proportion  of  the  12,000 
or  13,000  employed  at  or  about  the  docks. ^ Among  this  outside  labour, 
the  same  conditions  prevail  as  did  before  1896 ; that  is  to  say,  the  work 
is  mostly  casual. 

288.  It  should  be  added  that,  during  the  last  ten  years,  the  numbers 
of  the  weekly  men  employed  by  the  company  have  fallen  from  about 
5,000  in  1894  to  about  3,000  in  1904,  owing  to  shipowners  taking  on 
their  own  men  within  the  docks. 

289.  This  successful  experiment  of  decasualising  dock  labour  in  London 
has  not  gone  without  notice,  and  strenuous  endeavours  have  been  made 
by  individuals  in  Liverpool — notably  Mr.  Charles  Booth — to  introduce 
there  a modification  of  the  system.! 

290.  The  existing  system  in  Liverpool  is  briefly  this.  The  hours  are 
from  7 a.m.  to  5 p.m.  with  an  hour  off*  from  12  to  1 — a nine  hours’  day. 

* Evidence,  Vol.  IX.,  96014-15. 

t Cy.  “ The  Problem  of  Dock  Labour  (Liverpool),”  in  Appendix  to  Messrs.  Jackson 
and  Pringle’s  Report,  p.  339. 
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Night  work  begins  at  6 p.m.  and  ends  at  4 a.m.,  with  an  hour  oft* * * §  from 
10.30  to  11.30  p.m.— a nine  hours’  night.  Half-a-day  is  the  minimum 
term  of  engagement.  The  men  prefer  to  take  a night  and  a day  in 
succession,  and  this  suits  the  employers.  The  wages  are : — Steve- 
dores, 7s. ; shipmen,  5s.  ; porters,  4s.  6d.  Overtime  and  night  work  are 
paid  at  13s.  for  stevedores  and  shipmen  and  8s.  for  porters.  These 
wages — thanks,  apparently,  to  strong  customary  force — have  remained 
unchanged  since  1871.  Each  employer  holds  his  separate  stand  precisely 
at  the  same  hour  (6.45  a.m.  and  12.45  p.m.),  so  that  there  is  no  time  for 
men  not  wanted  at  one  place  to  go  to  another.* 

291.  The  surplus  of  labour  is  very  great,  although  it  is  impossible  to 
estimate  it,  owing  to  the  numbers  who  come  intermittently  to  the  docks- 
in  the  hope  of  getting  an  odd  job.  Mr.  A.  L.  Rathbone  puts  it  at  some 
4,000  ;t  Mr.  Sexton  at  not  less  than  10,000.  ^ At  any  rate  there  is  always 
an  excess,  and  the  average  employment  is  not  more  than  three  days  a 
week.  Thus  the  amount  of  work  which,  if  well  organised,  might  keep 
a smaller  number  of  men  fully  employed  at  high  wages  over  the  whole 
week,  is  spread  over  a great  many  thousands  more ; hardly  anyone  gets 
a full  week’s  work  ; and  casual  labour  becomes  a pernicious  and  a 
favourite  habit. 

292.  Mr.  Booth’s  scheme  involved  combination  of  employers,  for  labour 
purposes  only.  “ The  South  End  Employers  who  employ  only  Union 
men  might  form  one  ring;  the  North  End  employers,  who  ignore  the 
‘ button,’  might  form  another,  and  the  central  firms  in  the  coasting 
trade  a third.”  The  dockers  registered  in  each  combination,  and  given 
preference  rank  as  in  London,  would  become  the  workers,  as  it  were,  of 
one  great  dock  company,  and  be  sent  to  any  of  the  docks  within  the- 
ring  as  wanted. 

293.  It  looked  at  one  time  as  if  some  such  scheme  might  be  seriously 
tried,  and  at  four  successive  meetings  of  a Conference  called  by  the  City 
Council,  the  proposal  got  the  length  of  being  fully  discussed  and  finally 
rejected — “the  representatives  of  both  employers  and  employed  having 
felt  that  the  scheme  would  be  difficult  to  work  owing  to  mutual  lack  of 
confidence.” 

294.  The  objections,  voiced  by  Mr.  Sexton,  are  these  : — 

{a)  It  would  keep  the  A.  B.  C.  classes  continually  hanging  around 
(as  it  does  now  in  London)  dependent  upon  the  small  amount  of 
work  doled  out  to  them,  in  the  hope  of  being  shifted  up  into  a 
higher  class. 

(6)  The  men  crushed  out  by  the  classification  system  would 
simply  drift  to  other  trades  than  the  docks,  and  compete  with  the 
labourers  in  those  trades,  such  as  building,  etc. 

(c)  The  preference  class  or  permanent  gangs,  as  with  the  London 
dock  companies,  which  are  shifted  about  to  follow  the  work,  would 
be  of  no  use  to  a stevedore  with  an  all-round  cargo  or  to  different 
employers  loading  to  different  ports. § 

295.  Mr.  Sexton,  it  may  be  noted,  appeared  to  attach  much  weight  to 

* Miss  Rathbone,  Evidence,  Vol.  VIII.,  83251.  (10). 

t Evidence,  Yol.  YIII.,  Ixiii.  (6). 

:j;  Yol.  YIII.,  84190-2.  Cf.  A Census  was  taken  in  December,  1905,  by  the  City 
Council  Distress  Committee,  on  a given  morning  when  there  was  a fair — even  a large 
— amount  of  work  at  the  docks.  It  was  found  that  thirty-six  firms  among  them  engaged 
7,709  men,  leaving  2,013  on  the  stands — about  26  per  cent.  Grisewood,  Yol.  lY.,  37105.  (5). 

§ Evidence,  Yol.  YIII.,  84125.  (1). 
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the  second  of  these,  the  necessary  crushing  out  of  the  25  per  cent,  or  so, 
“ who  are  getting  something  per  week.”  ^ 

296.  In  estimating  the  difficulties  of  decasualisation,  in  addition  to 
the  obvious  one  of  getting  employers  to  combine  for  labour  purposes 
alone,  the  attitude  of  the  trade  unions  must  be  taken  into  account. 

297.  There  are  several  Trade  Unions  which  cover  dock  labourers,  such 
as  the  Dock,  Wharf,  aiid  Riverside  Labourers,  the  Gasworkers’  and 
General  Labourers,’  and  the  National  Union  of  Dock  Labourers  in  Great 
Britain  and  Ireland.  -The  control  of  the  Union  is  dominant  and  agres- 
sive  in  Swansea,  strong  or  weak  in  other  centres,  and  is  non-existent  in 
a good  many  of  the  smaller  ports.  In  Southampton  the  Union  was 
succeeded  in  1890  by  the  Free  Labour  Association.  In  Liverpool  Trade 
Unionism  is  not  strong,  and  is  not  recognised  at  the  North  Docks  where 
the  biggest  ships  berth. 

298.  As  to  how  these  Unions  would  look  on  any  attempt  at  “ de- 

casualisation,” there  is  a difference  of  opinion.  “We  much  prefer  the 
present  system,”  says  the  secretary  of  the  Dock  and  General  Workers’ 
Union  in  Swansea.  In  Bristol,  one  witness  thinks  they  would  oppose, 
because  “no  casual  labour  is  allowed  by  the  Union  to  workat  any  work 
in  connection  with  the  docks  at  less  than  6Jd.  an  hour,”  and  because 
decasualisation  would  necessarily  mean  a considerable  reduction  in  the 
rate  of  pay.  On  the  other  hand,  some  think  that  the  Unions  would  be 
favourable  to  it.  But,  says  another  correspondent,  in  any  case  the 
men  would  not  agree  to  it.  * 

299.  The  latter  sentence  probably  is  not  far  from  the  truth.  “ The 
difficulty  we  meet,”  says  Mr.  Sexton,  speaking  for  the  National  Union 
of  Dock  Labourers  in  Great  Britain  and  Ireland,  “ is  that  there  is  a 
comradevship  existing  among  the  dock  labourers  ; the  labourer  feels  that 
it  is  not  fair  to  crush  out  the  man  who  is  getting  three  or  four  days  a 
week,  and  he  objects  to  it.  The  men  themselves  object  to  the  creation 
of  a permanent  class.”  f 

300.  There  is  another  anomaly  resulting  from  dock  casual  labour. 
'The  les$  chance  a man  has  of  being  employed,  the  more  necessary  is  it 
for  him  to  be  constantly  near  the  place  where  the  off-chance  of  employ- 
ment may  crop  up.  Dwellings  in  the  immediate  neighbourhood  of  docks 
thus  get  a fictitious  value,  and  however  insanitary  or  unwholesome 
may  be  the  lodging  they  afford,  there  is  always  a demand  for  them. 
A premium  is  thus  offered  to  the  owners  of  slum  property  in  the  streets 
adjacent  to  docks. 

302.  Granted,  as  we  think  it  must  be,  that,  in  the  interests  alike  of 
the  dockers  and  of  the  community,  decasualisation  is_  desirable,  the 
situation  which  was  faced  on  a small  scale  at  the  reorganisation  of  the 
system  of  employment  at  the  London  and  India  Docks  in  1892  will 
require  to  be  faced  on  a great  scale  if  attempted  now.  After  as  many 
as  possible  had  been  taken  up  into  the  permanent  staff,  and  others  made 
“ preference  men  ” according  to  efficiency  arid  steadiness,  there  remained 
a large  residuum  for  whom  evidently  no  employment  could  be  hoped, 
and  the  work  of  the  Committee  of  the  Mansion  House  Conference  of 
1892-3  remains  as  an  evidence  of  the  difficulty  encountered  in  dealing 
with  it.  I Temporary  digging  work  on  waste  ground  was  provided  for 

* Evidence,  Vol.  VIII.,  84239.  f Ibid.,  84147. 

I Vide  the  account  given  in  the  Board  of  Trade  Report  on  Agencies  and  Methods  for 
dealing  with  the  Unemployed^  1893,  p.  238. 
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those  displaced,  and  afterwards  some  few  were  emigrated.  But  it  was 
found  that  a large  number  proved  “ unhelpable,”  even  among  those  whose 
conduct  and  work  at  the  temporary  digging  was  good  : they  “ were  of 
the  class  who  are  always  in  chronic  poverty — they  were  taken  up, 
relieved,  and  dropped  again — most  of  them  much  in  the  same  position 
as  at  the  beginning.” 

303.  If  we  be  correct  in  our  analysis  of  casual  dock  labour,  and  if 
such  a system  does  economically  and  morally  infuse  and  spread  evils  of 
a most  serious  character  into  the  social  life  of  the  community  where  it 
prevails,  then  the  system  cannot  be  considered  solely  from  the  stand- 
point of  the  employer  and  of  the  employes.  It  is  detrimental  to  the  moral 
and  material  well-being  of  the  community,  and  should,  in  consequence,, 
be  reduced,  and  if  necessary  by  legislative  regulation,  to  the  smallest 
limits  possible.  We  shall  say  more  on  this  point  later  on. 


(22)  Conclusions. 

304.  This  review  of  historical  developments  since  the  passing  of  the 
Poor  Law  Amendment  Act,  and  of  the  more  prominent  existing  industrial 
conditions,  demonstrates  that  the  problem  with  which  we  have  now  tO‘ 
deal  is  far  more  complicated  than  that  of  1834.  Whilst  the  moral 
causes  contributing  to  pauperism  and  unemployment  remain  much  the  “ — 
same  as  before,  the  material  influences  regulating  employment  and 
industry  have  changed  both  in  their  character  and  scope.  Forces  have 
come  into  operation  affecting  employment,  its  regularity,  its  cessation — ■ 
and  expansion,  which  are  quite  beyond  local  control.  Cyclical 
fluctuations  now  are  world-wide  in  their  effect  upon  industry  and  its 
employes.  Changes  in  methods  of  production  follow  one  another  more 
rapidly  than  heretofore,  and,  as  specialisation  becomes  more  marked  and 
definite,  those  habituated  and  trained  to  the  processes  that  are  super- 
seded find  it  more  and  more  difficult  to  obtain  occupation  elsewhere. 
Trade  Unions,  and  employers’  organisations  have,  in  response,  as  it  were, 
to  one  another,  succeeded,  the  one  in  raising  the  standard  of  wages,  the 
other  the  standard  of  industrial  efficiency.  Those  who  are  not  in  the 
prime  of  life,  nor  in  positions  of  adequate  physical  strength  or  com- 
petency, are  apt  to  fall  out  of  an  industrial  system  which  is  above  their^'^ 
level.  There  is  also  a large  amount  of  work  which  partakes  more  of  the 
character  of  personal  service  than  of  industrial  production,  such  as  that 
of  errand  boys,  newspaper  boys,  telegraph  boys,  street  sellers — 
occupations  which,  though  remunerative  for  the  time  being  to  those 
engaged  in  them,  have  a tendency  to  cease  at  adolescence.  A consider- 
able proportion  of  those  so  occupied  early  in  life  become  subsequently 
either  unemployed  or  under-employed  and  swell  the  ranks  of  casuality. 
Casual  and  other  occupations  giving  intermittent  employment  engage  a 
large  proportion  of  the  wage-earning  class — possibly  a larger  proportion  -* 
than  heretofore — and  the  ranks  of  those  seeking  this  form  of  maintenance 
are  periodically  swollen  by  those  who  have  lost,  or  prove  their  unfitness 
for,  a regular  or  skilled  occupation.  These  are  modifications  and 
developments  in  our  industrial  system  which  cannot  be  ignored,  and 
their  products  and  wreckage,  when  either  out  of  employment  or  in 
distress,  require  a treatment  more  elastic  and  varied  than  the  simple 
method  which,  eighty  years  ago,  was  sufficient  to  cope  with  able-bodied 
pauperism  in  agricultural  districts.  ■ 
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305.  Improvement  in  condition  of  ^corking  classes  and  its  effect 
on  ahle-hodied  pauperism. — The  foregoiirg  review  of  the  principal 
social  and  industrial  developments  and  changes  since  1834  in  this 
country  permits  of  certain  generalisations.  It  may  safely  be  asserted 
that,  so  far  as  the  great  mass  of  the  wage-earning  classes  are  concerned, 
their  condition  now  as  compared  with  that  of  1834  shows  a marked 
improvement.-  This  improvement  embraces  a rise  in  wages,  a reduction 
in  working  hours,  and  a fall  in  the  prices  of  the  necessaries  of  life. 
Town  and  country  have  benefited  alike  in  these  respects.  The 
improvement  is  evidenced  also  by  the  returns  of  the  Savings  Banks,  the 
benefit  societies,  and  other  agencies  and  organisations  dependent  upon 
weekly  or  periodical  contributions  from  the  working  classes. 

306.  It  might  be  expected  that,  as  a result  of  this  improvement,  able- 
bodied  pauperism  would  have  largely  diminished,  and  this  is  actually  the 
case.  During  the  last  eighty  years  able-bodied  pauperism  has  been 
steadily  falling,  and  the  great  evil  upon  which  the  Royal  Commission  of 
1834  concentrated  their  attention  has,  in  rural  districts  almost  ceased  to 
exist. ^ 

307.  In  urban  districts,  the  ratio  of  total  pauperism  to  population  is 
somewhat  lower  than  in  rural  districts,  but  the  urban  ratio  has  not 
decreased  to  the  same  extent  as  the  rural  ratio  during  the  last  thirty  or 
forty  years.  Indeed,  notwithstanding  a rapid  growth  of  population  in 
London  the  ratio  increased  between  1895-6  and  1905-6  by  no  less  than 
2'6  per  1,000.^  This  is  a fact  calling  for  serious  attention,  and,  when  we' 
examine  into  the  causes,  we  find  that  the  great  increase  in  general 
wealth  of  the  community  during  the  last  thirty  years  is  associated  with 
some  untoward  and  unsatisfactory  developments  which  are  specially 
noticeable  in  the  great  industrial  centres  and  above  all  in  London. 

308.  In  1834,  there  being  no  public  agency  for  the  relief  of  the  able- 
bodied  other  than  the  Poor  Law,  all  able-bodied  persons  applying  for 
relief  went  to  the  Poor  Law,  and  as  relief  was  then  generally  given  on 
very  easy  terms,  the  number  of  able-bodied  so  relieved  was  a criterion 
of  the  number  of  those  who  publicly  asserted  their  inability  to  maintain 
themselves.  This  state  of  things  no  longer  prevails ; the  number  of 
'able-bodied  applying  for  assistance  to  agencies  outside  the  Poor  Law  is 

far  greater  than  those  applying  to  the  Poor  Law  itself. 

309.  On  31st  March,  1906,  when  pauperism  was  at  a high  level,  there 
were  approximately  13,000  to  14,000  healthy  and  able-bodied  men  in 
receipt  of  Poor  Law  relief.^  In  the  winter  of  1905-6  there  were 
111,000  applicants  to  Distress  Committees,  of  whom  only  1,434  were 
women. ^ The  number  includes  at  least  3,000  who  had  received  poor 
relief,  and  it  also  includes  all  those  who  made  application  at  any  time 

^ Cf.  Annual  Reports  of  Poor  Law  Commission,  1839  (p.  8),  1843  (p.  254),  1847  (p. 
4),  with  Appendix  to  Vol.  I.  of  Evidence,  Appendix  No.  II.  B.,  Table  10.  See  also 
Statistical  Appendix,  Part  I.,  Table  XV.  ^Statistical  Appendix,  Part  I.,  pars.  85  and  101. 
^Statistical  Appendix,  Part  II.,  Table  1.  ‘‘Return — “Unemployed  Workmen  Act,  1905 
(Proceedings  of  Distress  Committee,  1905-6).”  H.C.  392,  1906,  pp.  i.  and  ii. 
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during  the  winter.  It  is  certain  that  the  whole  111,000  were  not 
unemployed  at  the  same  time,  and  that  a large  proportion  of  them 
obtained  work  at  some  time  during  the  winter.  At  any  given  moment, 
therefore,  the  number  would  be  much  less.  In  addition  to  the  numbers 
in  receipt  of  poor  relief  and  the  applicants  to  Distress  Committees,  a 
very  large  number  of  persons  received  relief  from  charitable  associations, 
though  in  many  cases  those  so  treated  were  the  same  persons  as  applied 
to  the  Distress  Committees.  It  may,  therefore,  safely  be  said  that  the 
number -of  able-bodied  men  in  urban  districts  applying  for  assistance 
outside  the  Poor  Law  is  much  greater  than  the  number  of  those  who  — 
apply  to  the  Guardians.* 

310.  Comparative  condition  of  various  grades  of  labour. — In  the" 
examination  of  witnesses  who  gave  evidence  upon  the  working  and 
results  of  the  Unemployed  Workmen  Act  of  1905,  we  found  a general 
agreement  as  to  the  condition  of  the  wage-earning  classes  and  the  lines 
on  which  they  are  divided.  The  witnesses  accepted  a division  into 
skilled  and  unskilled;^  with  a further  sub-division  of  the  unskilled, 
viz.  (1)  the  upper  grade  ; and  (2)  the  lower  grade. ^ 

311.  This  classification  is  in  no  sense  scientific,  as  there  are  many 
classes  of  workmen  on  the  border  line  between  skilled  and  unskilled' 
who  can  equally  well  be  put  in  one  or  the  other  class,  but  generally 
speaking  the  rate  of  wage  would  be  the  distinction,  the  skilled  having' 
a hicrher  and  the  unskilled  a lower  wage,  though  this  difference  does  not 
always  prevail. 

312.  The  great  majority  of  witnesses  were  of  opinion  that  the  general 
material  condition  of  the  skilled  workman  had  improved  during  the  last 
few  decades.^  As  regards  the  higher  grade  of  unskilled  the  same  opinion 
was  expressed,  though  not  so  confidently  or  uniformly.^  As  regards 
the  lower  grades  of  unskilled  labourers,  many  witnesses,  especially  some 
from  London  and  the  crowded  industrial  centres,  were  of  opinion  that-%- 
the  position  of  such  labourers  was  worse  than  formerly.® 

313.  Here  again  the  continuity  and  regularity  of  the  wage  rather 
than  its  amount  determined  in  the  main  whether  a man  belonged  to  the 
higher  or  lower  grade  of  unskilled  labour.  A docker’s  pay  per  hour  is 

* The  number  of  ordinarily  able-bodied  men  in  health  relieved  indoors  on  March 
Slst,  1906,  was  10,030.  Of  healthy  able-bodied  men  in  receipt  of  out-relief,  a large 
proportion  receive  relief  on  account  of  the  sickness  or  infirmity  of  some  member  of  their 
families,  or  on  account  of  “ sudden  and  urgent  necessity.”  Such  men  would  not  fail  to 
be  dealt  with  as  unemployed  persons,  and  omitting  them,  there  were  on  March  31st,  ■ 
1906,  3,283  able-bodied  men  in  receipt  of  outdoor  relief.  Taking  indoor  and  outdoor 
paupers  together  the  total  number  relieved  was  thus  13,343  (Statistical  Appendix,  Part 
II.,  Table  1.)  The  years  count  (1891-2)  for  men  aged  sixteen  and  under  sixty-five  was 
3'26  times  greater  than  the  mean  of  the  day  counts  of  that  year  (Statistical 
Appendix,  Part  IV,  Section  2,  par.  34.)  There  are  no  statistics  as  to  the  numbers 
relieved  in  the  winter  only,  but  applying  the  ratio  of  3*26  to  the  number  of  unemployed 
given  above,  it  would  still  appear  that  the  number  of  unemployed  able-bodied  men 
relieved  by  the  Poor  Law  is  much  less  than  the  number  relieved  by  other  agencies. 

^ Jackson  and  Pringle’s  Report,  App,  F.,  Jenkin  Jones,  Vol.  VIII.,  App.  xliv.  (4-5). 
Kelley,  Vol.  VIII.,  App.  xlv.  (i.)  John  Davies,  Vol.  VIII.,  App.  xix,  (3).  Moorhouse, 
Vol.  VIII.,  App.  liv.  (2).  Melhuish,  Vol.  VIII.,  App.  li.  (4).  Lea,  Vol.  VIII.,  App. 
xlvi.  (i.),  Downey,  Vol.  VIII.,  App.  xxii.  (10).  Wright,  87323  (8).  ^Humphreys,  • 
I'dmetseq.  Wood,  85764.  Jones,  4974*2,  Stableforth,  51225-7.  Hurworth,  52969. 
Browne,  862.36,  863.36.  Marshall,  87772.  Beveridge,  87059-62.  Donaldson,  46315. 
Brown,  50011.  Stableforth,  51226.  Hurworth,  52970.  Marshall,  87773.  * Marshall, 

87774.  Bowley,  881.30-2.  Donaldson,  46316.  Browne,  50012.  Stableforth,  51227. 
Hurworth,  52972.  ‘ - _ ■ 
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higher  than  that  of  the  ordinary  railway  employee,  yet  no  one  would 
on  that  account  place  him  in  a higher  category  of  labour  than  the  rail- 
way man.  In  this  sense  the  lower  grade  of  unskilled  labour  almost 
exclusively  embraces  the  casual  and  intermittent  worker.  Casual  or 
intermittent  work,  however,  can  be  and  is  of  great  variety  ; sometimes 
it  comes  within  the  category  of  seasonal  work,  oftener  it  is  outside  it. 
An  outdoor  painter  is  a seasonal  worker,  but  his  employment  is  skilled, 
and  frequently  continuous  while  he  can  work  ; a fruit  or  hop  picker’s 
work  is  seasonal,  but  it  is  also  casual  and  unskilled.  We  may  therefore 
lay  down  this  further  generalisation — that,  the  more  regular  an  occupa- 
tion is,  the  less  likely  are  those  in  it,  when  able-bodied,  to  apply  for 
public  relief. 

314.  Relation  of  casual  labour  to  'pauperism  and  unemployment. — 
Reviewing  this  generalisation,  our  Investigators,  Mr.  Steel-Maitland  and 
Miss  Squire,  assign  to  casual  labour  the  chief  place  among  industrial 

'conditions  that  contribute  to  pauperism,^  and  this  view  is  confirmed  by 
a number  of  witnesses.^  The  summary  of  previous  inquiries  into  dis- 
tress due  to  unemployment  in  Messrs.  Jackson  and  Pringle’s  Report^ 
discloses  a most  striking  unanimity  in  the  view  that  the  great  bulk  of 
applications  for  relief  from  unemployment  come  from  casual  labour. 
Another  of  our  Investigators,  Mr.  Jones,  also  says;  “Among  the  most 
effective  pauperising  agencies  must  be  placed  casual  labour.”  ^ . 

315.  This  striking  unanimity  among  our  Special  Investigators  is 
absolutely  confirmed  by  our  own  inquiry.  Mr.  Ilamilton  tells  us  : “ As 
far  as  can  be  gathered,  quite  90  per  cent.”  of  the  men  coming  to  the 
Church  Army  labour  depots  are  general  labourers,  about  half  of  whom 
“ have  not  been  in  continuous  employment  for  several  years.”  ® In 
London  the  bulk  of  the  applicants  to  Distress  Committees  are  said  to 
belong  to  this  class.®  In  West  Ham  50  per  cent,  of  the  applicants  to 
the  Distress  Committee  in  1906-7  had  had,  during  the  twelve  months 
preceding  their  applications,  practically  under  two  days’  work  a week. 
That  is  the  normal  condition,  or  very  nearly  so,  of  the  casual  class 
which  is  so  large  a part  of  the  population  of  West  Ham."^  In  West 
Hartlepool,  out  of  626  applicants  to  the  Distress  Committee,  32  per 
cent,  were  dock  labourers.®  In  Swansea,  out  of  703  applicants  who 
registered  at  the  labour  bureau  from  November,  1905,  to  May,  1906, 
67  per  cent,  were  either  dock  or  general  labourers.^  And  for  the  whole 
of  England  and  Wales,  53  per  cent,  of  the  applicants  qualified  for  assist- 
ance from  Distress  Committees  during  the  year  1907-8  belonged  to  the 
general  or  casual  labour  class. ' 

316.  What  proportion  this  form  of  labour  now  bears  to  employment 
generally  we  cannot  say.  Casual  labour  was  in  evidence  before  the 
Royal  Commission  of  1832,  but  the  references  to  it  are  very  few,^^  and  it 
is  difficult  to  believe  that  more  grave  and  pointed  reference  would  not 


^ Mr.  Steel-Maitland  and  Miss  Squire’s  Final  Report  on  Relation  of  Industrial 
and  Sanitary  Conditions  to  Pauperism,  Part  II.  (1).  ^ Rusbridge,  20555-8. 

Wood,  85700  (23).  Ward,  83589.  T.  B.  Davies,  Vol.  V.,  App.  Ixxv.  (6).  ^ Jack- 

son  and  Pringle’s  Report,  p.  22.  Final  Report  by  Mr.  Jones  of  Inquiry  into 

Effect  of  Outdoor  Relief  on  Wages  and  the  Conditions  of  Employment — Part  II.,  p.  29. 
" Hamilton,  93611  (14).  « Beveridge,  77832(8).  ^ Humphreys,  79408  (9),  79416-23. 

« Simpson,  Yol.  YIII.,  App.  Ixxi.  (2).  » Snelling,  Vol.  YIII.,  App.  Ixxiii.  (c). 

H.C.,  173-1908,  p.  5 Report  of  Poor  Law  Commission,  1832,  App.  A,  Part  I., 
pp.  916-7,  and  Yol.  II.,  App.  32,  p.  108". 
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have  been  made  to  it,  if  it  then  formed  so  large  a contributing  element 
to  pauperism  as  by  universal  admission  it  now  does. 

317.  We  may  therefore  reasonably  infer  that  this  cause  of  distress 
and  pauperism  has  now  assumed,  both  absolutely  and  relatively,  larger 
proportions  than  in  1834.  Indeed  it  is  the  almost  unanimous  opinion 
of  witnesses  residing  in  industrial  centres,  and  especially  of  London 
witnesses,  that  it  is  yearly  developing.^  Mr.  Sidney  Webb,  whose—* 
evidence  we  have  referred  to  elsewhere,  described  in  serious  language 
the  rapidity  of  its  increase.^  The  growth  of  casual  labour  to  its  present 
dimensions  is,  however,  a modern  evil. 

318.  Our  Special  Investigators  report  that  though  there  is  no  evi- 
dence that  any  considerable  proportion  of  the  men  applying  to  Distress 
Committees  owe  their  unemployment  to  sickness,  yet  “ from  the  evi- 
dence of  borough  engineers  and  foremen  of  relief  works  there  seems 
little  doubt  that  the  men  are  of  low  physical  capacity.”^  And  in 
summing  up  the  characteristics  of  the  unemployed  class  they  say  ; “ We  do 
not  find  that  there  is  a very  large  proportion  of  men  of  bad  character, 
but  there  are  certainly  a considerable  number  of  men  who  are  not  very 
competent  and  not  very  industrious.”  ^ 

319.  Without  infringing  upon  other  parts  of  our  Report  we  must 
here  present,  so  far  as  applications  of  able-bodied  for  relief  are  con- 
cerned what  are  the  almost  invariable  products  of  this  casuality.  They 
may  be  summed  up  in  one  word — inefficiency  and  inability  for  anything 
but  unskilled  and  non-continuous  work  of  the  most  elementary  kind. 

320.  Once  a casual  labourer  always  a casual  labourer,  unless  there  is 
within  the  individual  some  special  grit  and  force  of  character  to  eman- 
cipate him  from  his  vicious  and  retentive  environment.  Thus,  while 
those  who  become  casual  labourers  remain  so,  there  is  from  various 
sources  a constant  recruiting  of  their  ranks.  Those  who  have  failed  in 
higher  branches  of  work,  either  from  bad  habits,  bad  fortune,  break- 
down in  health,  or  incapacity  to  give  a remunerative  return  for  the 
wage  they  get,  all  naturally  gravitate  into  the  ranks  of  those  seeking 
casual  work.  So  it  comes  to  pass  that  at  every  great  port  the  numbers 
seeking  employment  are  largely  in  excess  of  the  demand,  and  that  there 
is  at  the  large  ports  and  at  certain  of  our  populous  centres  a stagnant 
mass  of  low-grade  labour,  ready  to  clutch  at  any  form  of  assistance 
which  will  add  to  their  precarious  livelihood.® 

321.  The  relation  of  shilled  labour  to  unemployment.— B\xi  if,  as 
regards  unskilled  labour,  there  are  factors  to  be  dealt  with  in  our  large 
towns  which  were  almost  unknown  to  those  who  reorganised  the  Poor 
Law  in  1834,  some  phenomena  affecting  the  capacity  of  workmen  of  a 
higher  type  have  also  developed  themselves  which  were  equally  unknown 
or  unforeseen  by  our  forefathers.  Cyclical  fluctuations  due  to  the 
enlarged  area  of  operations  of  our  trade  are  apt  to  become  less  amenable 
to  local  or  even  national  control.  Changes  in  fashion,  greatly  affecting 
demand,  follow  one  another  more  rapidly  than  heretofore,  and  the  wider 
competition  to  which  production  is  subject  forces  upon  the  manufacturer 
new  processes  and  new  mechanical  appliances.  All  these  causes  tend  to 
put  out  of  employment  temporarily  and  even  permanently  men  of 

^ Toynbee,  30703  ; Bailward,  78704(14),  78850  -3  ; Quelch,  26051-2.  Chapman,  84791 
(24),  84812,  84892-6,  &c.,  &c.  ^ Sidney  Webb,  93031,  Ans.  VII.  ^ Jackson  and  Pringle’s 

Report  on  Effects  of  Employment  or  Assistance  given  to  the  Unemployed  since  1886, 
Part  II.,  2*’,  i.  •*  Ihid..,  p.  146.  ^ See  previous  chapter,  Sec.  21. 
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respectable  character,  who  are  willing  to  work,  but  whose  work  is  not 
of  the  type  or  standard  required.  The  standard  of  machine  work  is  con- 
stantly rising,  and  the  efficiency  of  the  worker  is  expected  to  correspond. 
If  from  age,  failing  health,  or  ineptitude  a worker  fails,  his  employment 
may  cease,  and  he  has  difficulty  in  again  obtaining  work  in  his  old  grade 
or  level. 

322.  Messrs.  Jackson  and  Pringle,  while  pointing  out  the  difficulty  of 
exactly  defining  what  is  meant  by  the  skilled  or  artisan  classes,  estimate 

'--that,  of  the  applicants  to  Distress  Committees,  20  per  cent,  are  skilled.^ 
This  proportion  of  skilled  to  unskilled  varied  much  according  to  the 
local  state  oP  trade.  In  Northampton,  Leicester  and  Woolwich,  it  was 
higher  owing  to  changes  in  the  boot  trade  at  the  first  two  places,  and  to 
a reduction  of  Government  establishments  in  the  last  one.^ 

323.  The  Workmen’s  Compensation  Acts^  and  the  Trade  Union 
standard  ^ also  tend  to  render  it  more  difficult  for  able-bodied  men  above 

^ a certain  age  or  below  a certain  standard  of  physique  or  efficiency  to 
retain  or  re-obtain  work  to  which  they  are  accustomed.  These  again 
drift  into  casual  or  under  employment.  This,  though  not  a new  pheno- 
menon, has  greatly  increased  since  1834. 

324.  Summing  up  the  new  factors  and  developments  we  find — 

(1)  That  we  have  an  increasing  aggregation  of  unskilled  labour 
at  our  great  ports  and  in  certain  populous  districts. 

(2)  That  this  aggregation  of  low-grade  labour  is  so  much  in 
excess  of  the  normal  local  wants  as  to  promote  and  perpetuate 
under-employment. 

(3)  That  this  normal  condition  of  under-employment,  when 
aggravated  by  periodic  contraction  of  trade  or  by  inevitable  changes 
in  methods  of  production,  assumes  such  dimensions  as  to  require 
special  machinery  and  organisation  for  its  relief  and  treatment. 

^Jackson  and  Pringle’s  Report,  p.  69.  ^Appendix  to  Jackson  and  Pringle’s  Report 
on  Unemployment,  pp.  50-60  and  171.  See  also  Gribble,  Vol.  VIII.,  App.  xxxiii.  (13-14); 
Court,  Vol.  I.,  App.  xiii.,  A.  (xi.).  ^Marshall,  87721  (9),  13-14  ; Livesey,  83136 

Ans.  I.  (c),  83211-5  ; Rouse,  Vol.  VIII.,  App.  Ixviii.  (i8-22);  Dr.  Innes-Smith,  43177-8  ; 
Baines,  39600  ; Solomon,  50438(13),  Raeburn,  89722(5),  &c.,  &c.  •‘Leech,  83769 

(3-4),  83774-5:  Abbott,  87157  (8),  87170;  Hogg,  Vol.  VIII.,  App.  xxxviii.  (13); 
E.  Richardson,  Vol.  VIII.,  App.  Ixiv.  (xi);  Mordey,  Vol.  VIII.,  App.  Iv.  (3-7),  &c.,  &c. 
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CRITICISM  OF  EXISTING  METHODS  OF  RELIEF  TO  THE 

ABLE-BODIED. 


(1). — The  Poor  Law. 

325.  We  now  turn  to  the  existing  methods  of  relief,  with  the  view  of 
testing  how  far  they  are  adapted  to  and  capable  of  dealing  with  the  new 
conditions  that  have  arisen.  We  have  described  at  length  in  a previous 
chapter  the  methods  of  dealing  with  the  able-bodied  under  the  Poor 
Law.  We  have  seen  that  the  normal  methods  intended  to  be  estab- 
lished by  the  Central  Authority  under  the  Act  of  1834  were  indoor 
relief  and  emigration,  and  that  the  abnormal  methods  were  outdoor 
relief,  with  or  without  a labour  test.  We  have,  therefore,  to  examine 
seriatim  the  suitability  of  the  workhouse,  emigration,  the  labour-yard, 
and  out-relief,  as  methods  for  dealing  with  the  able-bodied  in  distress 
from  unemployment. 

326.  The  first  point  to  note  is  that  at  least  one  of  the  abnormal 
methods,  viz.,*  the  labour-yard,  has  tended  by  the  force  of  events  to 
become  normal,  and  that  at  the  present  day  the  Unions  having  power 
to  give  outdoor  relief  accompanied  by  a labour  test,  are  much  more 
numerous  than  those  in  which  relief  to  the  able-bodied  must  be  given 
in  the  workhouse. f Experience,  therefore,  raises  a j^^iori  a presump- 
tion against  the  adequacy  of  the  normal  methods.  This  presumption 
is  increased  when  we  examine  more  closely  the  working  of  those  methods. 

327.  The  luorkhouse. — We  have  spoken  elsewhere  of  the  evils  which 
to  our  mind  are  inseparably  connected  with  the  present  general  work- 
house,  and  of  the  need  for  classification  by  institutions.  Our  position 
is  greatly  strengthened  by  the  evidence  which  we  have  received  as  to 
the  effect  of  residence  in  the  workhouse  on  the  able-bodied.^  Whatever 
may  be  said  of  the  reasons  for  deterrence  in  the  case  of  those  among  the 
aged  who  come  there  by  their  own  fault,  the  only  principle  which  can 
be  defended  in  the  case  of  the  able-bodied  is  that  they  should  leave  the 
workhouse  better  fitted  to  earn  their  living  than  when  they  entered  it. 
Whether  we  rely  on  discipline,  on  industrial  training,  or  moral  suasion,^ 
.the  end  should  be  in  all  cases  the  same,  viz.  to  restore  efficiency,  physical,, 
mental,  and  moral.  But  the  evidence  of  workhouse  Chaplains,  a high 
authority  on  such  a point,  is  emphatic  that,  so  far  from  this  end  being 
reached,  the  effect  of  a sojourn  in  the  workhouse  is  wholly  bad.^ 

“ Even  men  above  the  ordinary  working  class  appear  to  lose  their  manhood  when 
they  come  into  the  house.”  ^ The  able-bodied  “ easily  become  enervated  and  lose 
all  desire  to  rise  again  to  true  citizenship  and  individual  responsibility.”  ^ “ It  is 

* For  shortness’  sake  we  here  include  all  forms  of  outdoor  relief  accompanied  by  a 
test  of  labour. 

t See  list  of  Unions  where  the  Regulation  and  Labour  Test  Orders  are  in  force.^ 

1 James,  23707  ; Bushell,  23945  (5)  ; Alford,  31842  ; Smith,  37402  ; Williams,  454G4 
(13);  Blossom,  42781  (8),  42910  ; Carryer,  46516  (8)  ; Brown,  50009  (3);  Buckingham, 
68579  ; Ayles,  45786  (7);  Vulliamy,  73387-90  ; Verity,  42048  (8),  42066  ; Turner,  4356(; 
(4);  Morris,  69996,  70046-8  ; Clarke,  95410-1  ; Bonar,  29820-4.  As  regards  able-bodied 
women,  see  Thorburn,  35693  (38)  ; Edwards,  23832  ; Report  by  Workhouse  Chaplains, 
App.  Vol.  XI.  p.  5 (11).  ^ Summary  of  Reports  of  Workhouse  Chaplains  as  to  effect 

of  life  on  inmates,  p.  6 (1 ).  ^ Gasking,  p.  21.  Harrison,  p.  18.  ^ Report  on  the 

Policy  of  the  Central  Authority  from  1834  to  1907  ; Mrs.  Sidney  Webb:  App., Vol.  XH. 
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pitiable  to  see  the  mental  torture  which  decent  people  suffer  when  circumstances 
compel  them  to  enter  the  workhouse — there  comes  a loss  of  self-respect  and  a moral 
deterioration.”  ^ 

328.  We  are,  of  course,  aware  that  in  individual  Unions  the  deterrent 
conditions  are  waived  or  modified  by  more  prescient  Boards  of  Guardians 
in  favour  of  a man  searching  for  work — as,  for  instance,  when  a man  is 
permitted  to  leave  the  workhouse  in  search  of  work  unencumbered  by 
his  wife  and  children.  But  these  concessions  are  often  abused  by  the 
workhouse  loafer,  with  the  inevitable  result  that  the  Guardians  are 
compelled  to  withdraw  them.  In  the  main,  we  believe  that  we  have 
not  exaggerated  those  features  in  the  pi'esent  workhouse  system  which 
make  it  not  only  repellent  (as  is  perhaps  necessary),  but  also  (as  is  un- 
necessary) degrading  to  the  honest  man  who  is  anxious  to  reinstate 
himself  in  independence. The  workhouse  does  not  afford  any  abiding 
help  to  the  class  of  distressed  unemployed  who  are  willing  and  anxious 
to  work. 

329.  Emigration. — The  second  normal  resource  of  the  Poor  Law  for 
dealing  with  the  able-bodied  is  emigration  ; but,  as  we  have  already 
shown, ^ it  is  in  practice  so  little  used  that  it  cannot  be  regarded  as 
haying  had  much  effect  in  dealing  with  this  problem.  The  Royal  Com- 
mission of  1832  hesitated  to  recommend  its  general  adoption. 

330.  The  labonr  yard. — Having  dealt  with  the  normal  Poor  Law 
methods  of  relieving  the  able-bodied,  we  have  next  to  consider  the 
methods  available  abnormally,  viz.,  the  labour-yard  and  unconditional 
outdoor  relief.  The  inherent  difficulty  of  the  labour-yard  is  that,  if  it 
is  in  any  way  a permanent  institution,  it  tends  to  become  the  habitual 
resort  of  the  incapables  who  are  content  with  the  barest  subsistence, 
and  are  willing  to  put  up  with  all  the  inconveniences  of  the  yard  so 
long  as  they  are  assured  of  living  at  home  with  enough  to  keep  them- 
selves and  their  families  from  starving.^  After  the  manner  of  the  parish 
labourers  of  1832,  they  prefer  to  do  a little  work  for  a certain  subsis- 
tence out  of  the  rates,  rather  than  to  take  any  trouble  to  obtain  an 
independence  by  their  own  exertions.^  The  labour-yard,  unless  well 
administered,  encourages  the  incapables  without  reforming  them.  It 
provides  no  incentive  to  industry  ; ® the  relief  is  not  earned  in  propor- 
tion to  effort,  but  it  is  given  in  proportion  to  needs,  subject  to  the 
qualification  of  performing  a prescribed  task  of  work.'^  A loafer  with 
many  children  may  do  the  minimum  of  work  required  and  obtain  four 
times  as  much  as  the  industrious  single  man,  even  though  the  latter 
should  do  four  times  the  work  of  the  loafer.  The  labour-yard,  in  fact, 
is  the  home  of  the  “ ca’  canny,”  ® and  so  infectious  is  its  atmosphere  and 
its  principle  of  “ do  little,”  that  a stay  there  will  demoralise  even  the 
best  workman.^  Hence,  by  the  industrious  and  respectable  persons  out 

^ Hodgson,  p.  19.  ^Fleming,  9127,  Ford,  39776  (20)  (8);  Peters,  19929  ; Blackshaw, 
41349  (10)  ; Macdonald,  Vol.  IV.,  App.  xlv.  (10).  « See  Part  IV.,  Chap.  9 (25-27), 

also  Rudd,  Vol.  VIII.,  App.  Ixix.  (7)  ; Fairchild,  Vol.  VIII.,  App.  xxiv.,  (21)  ; 
Dalton,  31450-1.  Bagenal,  Vol.  I.,  App.  xv.  (A),  (171);  Walsh,  8647,  8682-4, 
App.  xviii.  (C)  ; Carryer,  46516  (18),  46648,  46692  et  seq.  ; Islip,  46915  (3a)  ; Millward, 
18749  ; Ford,  39776  (29).  " Millward,  18749  ; Lockwood,  4086,  13236a,  13328-9  ; 

Bagenal,  7662  ; Millward,  18916  ; Lockwood,  4089  ; Court,  6470-7  ; Alford,  31803-6. 
® Solomon,  50624-8  ; Dyson,  20383-7.  ' Lockwood,  13280-1,  13388  ; Davy,  2443  ; 

Lowry,  12094-5.  » Ford,  39835-42.  » Court,  Vol.  I.,  App.  xiii.  (A),  6309-10  ; 

Wethered,  5521-2;  Peters,  20028-33;  Rusbridge,  20418  (11),  20466-71,  20918;  W. 
Fawkes,  43889  (13-18).  • • . 
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of  work,  the  labour-yard  has  become,  and  under  existing  conditions 
rightly,  almost  as  much  tabooed  as  the  workhoused 

331.  Whatever  the  inherent  evils  of  the  permanent  labour-yard,  they 
are  intensified  when  it  is  resorted  to  as  a remedy  in  times  of  emergency.^ 
The  conditions  under  which  the  abuses  of  the  system  can  be  abated 
are  the  existence  of  a large  and  efficient  staff  to  supervise  the  labour, 
the  existence  of  large  and  suitable  premises  in  which  the  work  can  be 
properly  done  and  properly  supervised,  and,  lastly,  the  existence  out- 
side the  labour-yard  of  a sufficient  staft*  of  skilled  relieving  or  enquiry 
officers  to  check  imposture.^  But  these  three  conditions  are  not  to  be 
improvised  in  a moment. 

332.  Unconditional  outdoor  relief. — Upon  unconditional  outdoor 
relief,  i.e.,  out-relief  without  a labour  test,  the  last  Poor  Law  method  of 
dealing  with  the  able-bodied,  we  need  not  dwell.  Nothing  can  be  said 
in  favour  of  setting  aside  in  times  of  panic  or  stress  the  principles  under- 
lying the  Poor  Law  Amendment  Act  of  1834  and  the  Report  of  the 
Royal  Commission  of  that  date.  At  present  the  workhouse-test,  the 
labour-test,  the  giving  of  relief  in  kind,  and  strict  investigation,  are  the 
safeguards  attached  to  the  grant  of  relief  to  the  able-bodied.  But  all 
these  safeguards  can  be  and  occasionally  are  systematically  dispensed 
with  on  the  plea  of  “ sudden  and  urgent  necessity  and  under  certain 
dispensatory  provisions  of  the  Prohibitory  or  Regulation  Orders.®  In 
such  cases,  out-relief  to  the  able-bodied  is  given  with  practically  all  the 
freedom  which  existed  before  1832  ; and  in  our  opinion  it  is  open  to  all 
the  evils  disclosed  by  the  Royal  Commission  of  1832.  Unconditional 
out-relief  to  the  able-bodied  tends  to  aggravate  rather  than  diminish 
those  accumulations  of  surplus  labour,  which  as  we  have  seen,  are  among 
the  disquieting  features  of  modern  industrial  conditions. 

334.  General  effect  of  the  Poor  Law  on  unemployment. — Indeed, 
generally  speaking,  the  whole  influence  of  the  present  Poor  Law  upon 
pauperism  is  centripetal  rather  than  centrifugal.®  Except  to  the  extent 
to  which  the  Guardians  can  emigrate  and  can  remove  under  the  law  of 
settlement,  they  can  only  deal  with  the  poor  by  relieving  them  where 
they  are.  And  in  proportion  as  they  relieve  them  where  they  are,  it 
follows  that  there  is  less  inducement  for  the  poor  to  move  to  other 
districts.  The  one  method  the  present  Poor  Law  possesses  for  directly 
assisting  the  mobility  of  labour  within  the  kingdom  is  the  casual  ward  ; 
and  the  whole  Report  of  the  Vagrancy  Committee  shows  how  repellent 
and  useless  the  administration  of  the  casual  ward  is  to  the  genuine 
work-searcher."^ 

335.  The  present  Poor  Law,  therefore,  in  effect  does  nothing  to 
decrease  the  immobility  of  labour  or  to  grapple  with  the  new  tendencies 
which  go  to  make  up  the  modern  problem  of  relief  to  the  distressed 
able-bodied.®  In  times  of  emergency  there  has  always  been  a desire  to 
secure  the  help  of  voluntary  and  other  agencies.  Indeed,  in  the  whole 
of  the  evidence  we  took,  we  are  not  aware  of  a single  witness  who  urged 

^ Smart,  84.501  (8)  ; Solomon,  50435  (5),  50626-7  ; Crowder,  17666.  " James, 

48419-21  ; Alford,  31775,  31988  ; Lockwood,  13330-40.  » Rusbridge,  20623,  20979  ; 

Crowder,  17387  (23)  ; 17442,  17670.  “ Rusbridge,  20571,  20623  ; Adrian,  191,  1221-2  ; 

Lockwood,  13953,13402-13,13971  ; Dyson,  20117  (4a)  ; Wallace,  77041-8  ; Simey,  51643. 
^ Lockwood,  13349  ; Visits  : Urban,  18.  ® Mackay,  29843  (22).  ^ Report  of  Depart- 
mental Committee  on  Vagrancy,  1906.  [Cd.  2852].  ® Dalton,  31617-9;  31679-80. 

Alden,  20859-70  ; Turner,  43590-4  ; Brown,  2525.3-4  ; Mackay,  29843  (23),  29922-4, 
30043-4  ; Stepney,  796,  19  (17  iv.). 
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that  the  present  Poor  Law,  as  it  now  stands,  and  is  generally  adminis- 
tered, is  adequate  to  deal  with  the  problems  of  distress  due  to  unem- 
ployment. 

336.  As  the  Royal  Commission  of  1832  themselves  remarked  : — 

“ A person  who  attributes  pauperism  to  the  inability  to  procure  employment  will 
doubt  the  efficiency  of  the  means  by  which  we  propose  to  remove  it.”  ^ 

. 337.  The  administrators  of  the  present  Poor  Law  are  in  fact  endea- 
vouring to  apply  the  rigid  system  of  1834  to  a condition  of  affairs  which 
it  was  never  intended  to  meet.  What  is  wanted  is  not  to  abolish  the 
Poor  Law,  but  to  widen,  strengthen  and  humanise  the  Poor  Law,  so  as 
to  make  it  respond  to  a demand  for  a more  considerate,  elastic,  and,  so 
far  as  possible,  curative  treatment  of  the  able-bodied. 

(2). — Charity. 

338.  Nature  of  early  attem'pts  of  Charity  to  relieve  the  able-bodied. 
— It  is  noteworthy  that,  in  the  generation  succeeding  the  Poor  Law 
reformers  of  1832,  the  first  attempts  of  charity  to  supplement  the  Poor 
Law  in  dealing  with  the  able-bodied  related  to  particular  periods  of 
exceptional  local  distress.  Such  efforts  were  spasmodic  rather  than 
permanent.  'J  he  problems  connected  with  unemployment  did  not  at 
that  time  assume  such  a shape  as  to  necessitate  the  permanent  organi- 
sation of  charity  as  a standing  accessory  to  public  relief. 

339.  At  any  rate,  whatever  be  the  cause,  at  that  time  voluntary  efforts, 
as  shown  by  the  operations  of  charity,  seem  chiefly,  if  not  solely,  to  have 
been  directed  towards  supplementing  the  organisations  of  the  Poor  Law 
in  times  of  special  distress.  It  is  only  in  quite  recent  years  that  charit- 
able organisations,  such  as  the  Church  Army  and  the  Salvation  Army, 
have  established  permanent  machinery  for  dealing  on  a large  scale  with 
great  numbers  of  those  out  of  work,  as  part  of  the  chronic  and  perma- 
nent problems  of  charity. 

340.  Charity  and  Metro2')olitan  Distress  in  1860-1. — On  the  other 
hand,  as  far  back  as  1860  we  find  interesting  evidence  of  the  tendency 
of  the  general  public,  in  times  of  special  distress,  to  believe  that  the 
Poor  Law  was  unequal  to  the  emergency,  and  to  accumulate  large 
temporary  funds  and  machinery  for  supplementing  by  charity  the 
functions  of  the  Guardians  in  regard  to  the  relief  of  the  able-bodied. 
In  the  Report  of  the  Select  Committee  on  Poor  Relief  of  1864,  we  are 
told  that  in  consequence  of  a five  weeks’  uninterrupted  frost  in  the 
winter  of  1860-61,  nearly  the  whole  of  the  labourers  in  and  about  the 
London  docks  and  along  the  banks  of  the  river  were  thrown  out  of 
work  ; and  the  numbers  were  largely  increased  by  the  necessary  cessa- 
tion of  work  in  other  directions.  For  the  relief  of  the  persons  thus 
deprived  of  their  ordinary  means  of  support,  large  sums  of  money, 
voluntarily  contributed,  were  placed  at  the  disposal  of  the  police 
magistrates,  clergymen,  and  others  in  the  several  localities  in  which  the 
distress  existed.^ 

341.  These  subscriptions  were  raised  on  the  assumption  that  the 
machinery  of  the  Poor  Law  was  inadequate  to  meet  the  prevailing  dis- 
tress, and  that  not  only  did  the  Rules  and  Regulations  under  which 
relief  was  administered  require  to  be  modified,  but  that  the  funds  at  the 
dispd'sal  of  the  Guardians  were  insufficient  for  such  an  emergency.® 

' Report  of  Poor  Law  Commissioners,  1834  [Cd.  2728,  1905],  p.  277.  ^ Report  of 

Select  Committee  on  Poor  Relief,  18(34  (255),  p.  3.  ^ IbkL,  p.  3. 
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342.  Several  public  writers  and  speakers  alleged  that  the  Poor  Law 
had  “broken  down,”  and  this  impression  was  widespread.^  The  Select 
Committee  do  not  themselves  express  a definite  opinion  as  to  the  qualit}^ 
and  extent  of  the  distress  which  prevailed,  but  they  expressly  state  “ that 
there  can  be  no  doubt  that  the  machinery  of  the  Poor  Law  administra- 
tion was  adequate  to  the  occasion,  and  that  the  Guardians  possessed  the 
requisite  powers  necessary  for  the  relief  of  distress.”  They  set  out, 
however,  at  some  length  the  conflicting  views  conveyed  to  them  by 
witnesses  on  the  subject  of  the  distress.''^  These  views  we  here  epitomise, 
because  they  are  in  themselves  an  epitome  of  the  usual  situation  which 
precedes  the  interposition  of  charity  in  the  work  of  relieving  the 
unemployed. 

343.  On  the  one  hand,  Mr.  Farnall,  the  Poor  Law  Inspector  for  the 
Metropolitan  District, was  of  the  opinion  that  the  state  of  affairs  “ scarcely 
ought  to  bear  the  name  of  a crisis,”  and  he  pointed  out  that,  out  of  15,000 
odd  men  who  applied  for,  and  were  offered,  relief  subject  to  the  work- 
house  or  labour  test,  only  5,000  accepted  the  relief ; the  rest  refused  the 
test  and  were  never  heard  of  again. ^ This  view  that  the  Poor  Law,  if 
left  to  itself,  could  easily  and  satisfactorily  have  coped  with  the  situa- 
tion, was  also  stoutly  maintained  by  a number  of  Clerks  and  Chairmen 
of  the  several  Unions  concerned.^ 

344.  On  the  other  hand,  the  Committee  quote  a number  of  Chairmen 
of  Boards  of  Guardians,  clergymen,  and  police  magistrates  who  took  the 
view  that  there  prevailed  “terrible  distress,”  “most  extreme  and  awful 
misery,”  and  that  “ but  for  charitable  subscriptions  there  would  have 
been  a fearful  loss  of  life  through  starvation.”  The  Committee  noted  the 
refusal  of  large  numbers  to  accept  the  workhouse  and  the  labour  test,  and 
point  out  that  a considerable  amount  of  evidence  went  to  prove  that 
it  arose  from  the  great  facility  with  which  the  relief  voluntarily  con- 
tributed could  be  obtained.^  But,  without  any  exception,  the  evidence 
of  the  London  police  magistrates,  who  distributed  the  voluntary  relief 
to  the  poor,  was  emphatic  and  unanimous  that  there  was  a large  number 
of  cases  which  the  Poor  Law  did  not  and  could  not  reach.® 

345.  Such  was  the  state  of  affairs  which,  in  the  opinion  of  these 
witnesses,  justified  the  interposition  of  charity  and  the  collection  and 
distribution  of  subscriptions  for  the  unemployed.  But  their  own 
evidence  goes  on  to  show  what  great  scandals  this  interposition  of 
charity  entailed.  We  hear  how  applicants  often  obtained  relief  from 
one  police  court  in  the  morning  and  from  another  in  the  afternoon;'^ 
that  there  was  no  co-operation  between  the  Guardians  and  the  police^ 
magistrates,®  so  that,  in  many  cases,  duplicate  and  even  triplicate 
relief  may  have  been  given  without  the  possibility  of  detection.  One 
inexperienced  district  visitor  sent  in  without  investigation  the  names  of 
the  occupiers  of  a whole  street  and  square  as  being  clearly  entitled  to 
assistance.®  Sums  as  large  as  £50,  £80,  and  £100  were  often  distributed 
in  handfuls  of  silver  to  crowds  of  applicants,  the  sole  qualification  being 
a display  of  dirty  hands. Bread,  which  was  given  in  relief,  was  taken 
to  public-houses  and  exchanged  for  beer,  and  then  sold  by  the  publicans 
at  a reduced  rate.^^  There  was  no  doubt,  in  fact,  that  imposture  was 

1 Report  of  Select  Committee  on  Poor  Relief,  18G4  (255),  p.  3.  ^ Ibid.,  p.  4.  ^ ^ Ibid. 

^ ; Thirteenth  Annual  Report  Poor  Law  Board  1860-1,  2870;  C/*.  App.  3.  Doyle, 

p.  37.  ^Report  of  Select  Committee  on  Poor  Relief,  1864  (255),  pp,  4,  5,  6.  ^ Ibid., 

pp.  6,  8,  9.  '‘Ibid.,  p.  8.  ^ Ibid.,  pp.  6,  7.  ^ Ibid.,  p.  8.  Ibid.,  p.  7.  Ibid. 
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rampant  on  account  of  the  want  of  organisation  and  investigation 
which  accompanied  the  distribution  of  the  money  so  promptly  and 
generously  subscribed. 

346.  The  ultimate  finding  of  the  Committee  with  regard  to  the 
measures  taken  during  this  time  of  distress  was  as  follows  : — 

“ That  they  received  strong  evidence  that  such  distress  could  have  been  relieved 
by  the  Poor  Law  Authorities,  inasmuch  as  the  legal  machinery  of  administration 
was  sufficient,  and  the  guardians  possessed  the  requisite  powers  for  raising  the 
necessary  funds  for  the  purpose  ; but  the  legal  charge  would  have  pressed  very  heavily 
on  some  parishes  within  the  Metropolis.  The  regular  action,  however,  of  the  Poor 
Law  was,  to  a considerable  extent,  rendered  unnecessary  by  voluntary  contributions  ; 
and  however  desirable  it  is  that  in  great  emergencies  destitution  should  be  relieved 
by  spontaneous  charity.  Your  Committee  find  that  on  the  occasion  in  question 
evils  resulted  from  the  want  of  a sufficient  organisation  for  the  investigation  of  the 
cases  of  the  persons  relieved.”*^ 

347.  We  have  quoted  and  referred  at  some  length  to  this  Report,  now 
more  than  forty  years  old,  because  we  believe  it  to  contain  a true 
picture  of  the  situation  which  almost  invariably  arises  when  money  is 
subscribed  in  a hurry  by  the  charitable  public  for  the  relief  of  distress 
from  unemployment  and  is  distributed  without  adequate  investigation 
by  means  of  hastily  improvised  or  inexperienced  organisations. 

348.  From  this  Report  we  gather  — 

(1)  The  motive  of  the  interposition  of  charity  was  the  assumption 
that  the  Poor  Law  was  inadequate  to  meet  the  situation. 

(2)  Both  the  Central  and  local  Poor  Law  Authorities  concurred 
in  maintaining  that  the  Poor  Law  was  adequate,  and  their  view 
was  upheld  by  the  Select  Committee  of  the  House  of  Commons. 

(3)  But,  notwithstanding,  the  Select  Committee  admitted  that  it 
may  possibly  be  “desirable”  “that  in  great  emergencies  destitution 
should  be  relieved  by  charity,”  and  in  the  body  of  their  Report 
they  themselves  indicate  a form  of  organisation  which  might  enable 
charity  to  intervene  more  successfully  in  future. 

349.  The  secret  of  this  inconsistent  attitude  of  the  Committee  in 
regard  to  the  necessity  of  the  intervention  of  charity  may  be  explained 
by  the  fact  that,  between  the  date  of  the  Metropolitan  distress  into  which 
they  were  inquiring  and  the  date  of  their  Report,  there  had  occurred 
the  Lancashire  Cotton  Famine.  An  enormous  sum  had  been  collected 
and  distributed  by  voluntary  agencies  towards  the  relief  of  half  a million 
destitute  persons,  and  both  the  people  who  gave  and  the  people  who 
distributed  the  charity  had  been  publicly  thanked  in  the  Speech  from 
the  Throne. 

350.  It  would  appear,  therefore,  to  have  been  necessary  for  the  Select 
Committee  of  1864  to  combine,  with  a disapproval  of  the  administrative 
scandals  of  charity  in  1861-2,  a concurrence  in  the  principle  of  the 

* Two  things  should  be  added.  There  was  then  no  central  organisation  for  the 
administration  of  voluntary  relief.  The  parishes  could  not  rally  for  the  purpose,  and 
the  necessity  for  treating  problems  of  want  as  matters  of  social  knowledge  and  educa- 
tion was  hardly  present  in  the  public  mind.  The  Magistrates  were  admittedly  an 
unsatisfactory  tribunal  in  an  emergency  of  this  kind  ; and  there  were  no  local  agencies 
who  were  able  to  support  them  systematically  by  concerted  action.  On  this  and  other 
occasions  the  difficulties  of  organisation  were  immensely  increased  by  the  over-haste 
of  the  donors  themselves,  who  were  impatient  of  all  pre-consideration,  and  in  their 
exciterr.ent  pressed  for  the  immediate  and  wholesale  distribution  of  large  funds.  This 
element  has  always  to  be  reckoned  with  in  a crisis  in  the  Metropolis,  and  it  is  obviously 
most  difficult  to  restrain  or  to  guide  it. 

^Report  of  Select  Committee  on  Poor  Law  Relief,  1864  [255],  p.  10. 
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intervention  of  charity  which  had  been  approved  by  the  Government, 
Parliament,  and  the  nation  at  large. 

351.  Charity  and  the  Lancashire  Cotton  Famine. — The  Lancashire 
Cotton  Famine  was  the  occasion  of  the  greatest  effort  which  charity 
has  ever  made  in  England  towards  the  alleviation  of  distress  due  to  want 
of  employment.  The  distress  began  to  be  acute  in  December,  1861,  and 
by  the  end  of  June,  1863,  charity  had  accumulated  £1,974,203  for  the 
relief  of  the  unemployed  operatives  and  their  families.^  It  is  probable 
that  under  the  circumstances  this  vast  sum  was  distributed  with  the 
maximum  of  good  and  the  minimum  of  demoralisation.  When  per- 
fected, the  charitable  organisation  consisted  of  a Central  Executive 
Committee,  and  a General  Relief  Committee  at  Manchester,  and  a Man- 
sion House  Committee  in  London.  The  function  of  the  General  Relief 
Committee  was  merely  to  collect  subscriptions  ; the  function  of  the  Cen- 
tral Executive  Committee  was  to  distribute  the  subscriptions  through 
the  medium  of  170  local  Committees,  and  generally,  as  far  as  possible,  to 
influence,  control,  and  co-ordinate  on  a common  plan  the  activities  of 
these  local  Committees.^  The  functions  of  the  Mansion  House  Com- 
mittee were  to  collect  and  forward  subscriptions  to  the  distressed 
districts,  but  this  it  apparently  did  to  a considerable  extent  in  co-opera- 
tion with  the  Central  Executive  Committee.^ 

352.  On  the  Central  Executive  Committee  sat  the  special  representa- 

tive of  the  Central  Poor  Law  Authority,  Mr.  Farnall,  whose  evidence  as 
to  the  adequacy  of  the  Poor  Law  to  deal  with  the  London  distress  in 
1861  we  have  already  quoted.^  There  was  also  some  co-operation  and 
communication  between  the  local  Poor  Law  Authorities  and  the  charit- 
able organisations.  The  Central  Executive  Committee  used  its  influence, 
and  successfully,  to  raise  the  average  weekly  rate  of  poor  relief  per  head 
from  Is.  2Jd.  to  2s.,®  and  there  was  a mutual  inspection  of  each  other’s 
relief  books  by  the  local  Charitable  Relief  Committee  and  the  Board  of 
Guardians.®  The  local  Relief  Committees  were  enjoined  to  refer  chronic 
cases  of  indigence  to  the  Guardians,  and  to  use  voluntary  or  paid  visitors 
for  the  purpose  of  investigating  cases.  There  was,  in  fact,  at  the  end  of 
the  period  of  distress,  a complete  paraphernalia  of  regulations  and 
inquiry,  a central  controlling  Committee  distributing  to  local  Committees 
funds,  partly  raised  locally,  partly  centrally — in  a word  a replica  of  the 
ofiicial  and  statutory  Poor  Law  system,  acting  parallel  to  and  in  co- 
operation with  it.  . 

353.  It  might  have  been  expected  that  charity  distributed  by  such  a 
complete  organisation  and  with  so  many  safeguards  would  have  been 
free  (if  ever  relief  of  any  kind  whatever  on  a large  scale  could  be  free) 
from  serious  abuses.  But  itys  clear  from  the  “ Manual”  issued  by  the 
Central  Executive  Committee  in  the  autumn  of  1863,"^  when  the  worst 
distress  was  over,  and  also  from  Arnold’s  “ History  of  the  Famine,” 
which  is  throughout  written  in  a laudatory  spirit,  that,  at  any  rate  in 
the  times  of  worst  pressure,  serious  abuses  did  arise.  At  the  outset  there 
were  separate  funds  administered  by  separate  Committees  in  many  towns, 
and  there  were  at  least  four  central  funds  also  administered  by  four 
Central  Committees.^  It  was  not  till  August,  1862,  that  is  in  the  eighth 

^Arnold’s  “History  of  the  Cotton  Famine,”  p.  493.  ^ Ibid..,  p.  271-2.  Letter  from 

Mr.  Farnall  to  Mr.  Villiers.  ^ Ibid..,  p.  120,  pp.  232-233.  Ibid..,  pp.  179-80.  ^ Ibid.., 

pp.  234  and  353.  ® Ibid.,  p.  273.  ' Ibid.,  App.,pp.  546  et  seq.  ® “ Lancashire’s  Lesson, 

etc.,”  McCullagh  Torrens,  p.  137.  ^ Ibid.,  p.  400,  pp.  347,  181. 
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month  of  the  period  of  distress,  that  the  Central  Executive  Committee 
came  on  the  scene  to  co-ordinate  the  various  funds  and  to  prevent  over- 
lapping. In  Manchester,  where  the  Guardians  and  Relief  Committee 
relieved  the  same  cases,  it  was  alleged  that  25  per  cent,  of  the  recipients 
were  not  proper  objects  of  charity,^  and  when  special  visitors  were 
employed  it  was  discovered,  according  to  a report  of  the  assistant  clerk 
of  the  Manchester  Union,  that; — 

“ Almost  every  conceivable  variety  of  fraud,  it  would  appear,  has  been  practised 
upon  the  officers  of  the  Board,  as  the  reports  of  the  special  visitors  now  employed 
prove  every  week.  Children,  recently  dead,  have  been  booked  as  living  ; children 
that  never  existed  have  been  booked  ; children  have  been  borrowed  to  make  up 
families  ; concealment  or  misrepresentation  of  wages  seems  almost  to  have  been  the 
rule  in  some  districts  of  the  city  ; men,  whose  regular  work  was  at  night  have 
obtained  relief  for  want  of  work  in  the  day  time  ; sick  men  have  been  found  drunk 
in  bed;  men  discharged  by  employers  for  drunkenness  have  obtained  relief  as  decent, 
respectable  artisans  ; persons  have  left  employment  avowedly  because  they  could 
get  a living  easier  by  charity  and  parish  relief  than  by  work  ; men  have  been  found 
who,  having  work  at  home,  were  attending  the  school  or  the  farm  ; men  have  been 
found  who  were  working,  but  not  at  their  homes  ; and  the  short  hours  required  of 
those  sent  to  the  school  or  to  the  farm,  have  enabled  many  to  secure  wages  of 
which  they  gave  no  account  whatever  ; and  to  finish  this  most  unpleasant  recital  the 
reports  referred  to  have  made  the  Guardians  acquainted  with  the  existence,  in  one 
district  at  least,  of  an  amount  of  immorality  v/hich  they  had  not  before  heard  of, 
a large  number  of  persons  living  in  adultery  having  obtained  relief  as  married 
people.”  ^ 

854.  It  is  probable  that  such  wholesale  abuses  were  not  found  else- 
where than  in  the  largest  towns,  and  that  even  there,  as  in  the  case  cited, 
they  were  ultimately  detected  and  diminished  by  the  system  of  visitors 
recommended  by  the  Central  Executive  Committee.  But  the  point  we 
wish  to  emphasise  is  that  it  was  only  the  long  duration  of  the  distress 
that  enabled  the  provisional  administration  of  charity  to  acquire  the 
experience  and  skill  in  investigation  and  revision  of  cases  which,  in  the 
words  of  the  Executive  Committee’s  Manual,  “ will  alone  prevent 
abuses.”^  For  it  is  only  when  sufficient  time  has  elapsed  to  introduce, 
train  partially,  and  control  a newly  organised  association  of  workers 
that  the  skill,  experience  and  co-operation  necessary  to  charitable  work 
can  be  attained. 

355.  Another  abuse,  to  which  the  Executive  Committee  refer,  was  the 
tendency  to  supplement  the  wages  of  workmen  on  full  time  by  means  of 
money  allowances.’-"’  As  in  1834,  some  employers  took  advantage  of  this 
system  to  pay  inadequate  wages.  “ It  is  better,”  say  the  Committee, 
“ that  operatives  should  be  entirely  withdrawn  from  work  than  that  they 

* “ During  the  last  two  years,  however,  the  allowance  system  has  been  set  up  anew  and 
sanctioned  in  every  form  and  to  every  conceivable  extent  in  Lancashire,” — (“  Lanca- 
shire’s Lesson,  etc.,”  McCullagh  Torrens,  p.  120.)  “ Some  Committees  had  also  supple- 

mented full  time  wages  in  cases  where  the  material  to  be  worked  up  was  so  wretched 
that  weavers  who  used,  in  ordinary  times,  to  earn  from  10s.  to  12s.  per  week,  could  not 
earn  the  amount  as  wages.” — (‘‘  Lancashire  and  the  Cotton  Famine,”  Watts,  p.  210.) 

1 Arnold’s  “ History  of  the  Cotton  Famine,”  p.  362.  ^ Ibid.,  Report  of  clerk  to  Man- 

chester Board  of  Guardians,  p.  363.  See  also  Footnotef.  ^ Arnold’s  “ History  of  tbe 
Cotton  Famine,”  App.  p.  550. 

t “Rascaldom  was  in  clover  during  the  early  period  of  the  distress,  and  the 
revision  of  the  school  lists,  in  the  spring  of  1863,  turned  out  domestic  servants  from 
the  sewing  schools,  sent  hand-loom  weavers  to  their  normal  dependence  upon  the- 
poor  rates,  and  even  committed  to  prison  swindlers  who  whilst  in  regular  work  and 
in  receipt  of  good  wages  were  also  getting  assistance  from  the  relief  committees.. 
But  these  cases  of  imposition  occurred  only  amongst  large  populations,  and  certainly 
did  not  at  any  time  comprise  5 per  cent,  of  the  recipients  of  relief.” — (“  Lancashire 
and  the  Cotton  Famine,”  Watts,  p.  212.) 
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should  labour  sixty  hours  weekly  for  little  more,  or  even  less,  than  the 
scale  of  relief.”  ^ In  one  case  an  operative  is  said  to  have  worked  fifty 
hours  a week  in  a factory  for  9Jd.‘^  In  other  cases  work  for  fifty-five 
hours  a week  would  be  exacted  for  a wage  of  3s.  or  4s.  exclusive  of 
deduction  for  rent,  the  miserable  pittance  then  left  being  made  up  by 
'‘relief”  to  the  standai-d  of  2s.  a head  a week. ^ We  have,  therefore, 
here  in  miniature  an  indication  of  what  would  probably  be  the  general 
effect  on  wages  of  re-introducing  an  indiscriminate  system  of  giving 
money  allowances  to  the  able-bodied,  whether  from  charitable  or  from 
public  funds. 

356.  Yet  another  evil  was  the  protracted  pensioning  of  a large  number 
of  able-bodied  men  and  boys  without  providing  them  with  any  occupa- 
tion. The  “ Relief  Committees”  had  been  from  the  time  of  their  estab- 
lishment utterly  unable  to  provide  manual  labour  for  all  the  able-bodied 
men  whom  their  funds  supported,  “ and  the  Guardians  (not  unnaturally) 
neglected  a requirement  which  the  Committees  did  not  make.”  ^ The 
labour  test,  therefore,  seems  almost  of  necessity  to  have  been  largely 
abandoned.  Although  the  Poor  Law  Board  did  not  repeal  the  Outdoor 
Relief  Regulation  Order,  they  had  pointed  out  to  the  Guardians  that  its 
provisions  could  be  dispensed  with  in  cases  of  urgent  necessity,  and  that 
the  existence  of  masses  of  starving  operatives  constituted  such  necessity.^ 
Thus  in  March,  1863,  although  there  were  between  60,000  and  70,000 
girls  employed  in  sewing  schools  and  20,000  * men  and  boys  being- 
taught  in  other  schools — all  of  whom  were  accounted  as  “working” — 
there  were  yet  “ upwards  of  25,000  able-bodied  men  and  boys  who  were 
then  receiving  the  means  of  subsistence  without  labouring  in  any  way 
in  return  for  it.”.® 

357.  This  protracted  idleness  led  to  demoralisation  and  riots,"^  and  no 
doubt  was  the  cause  of  the  Government’s  adopting  a new  method  of 
alleviation,  viz.,  the  provision  of  works  of  public  utility  undertaken  by 
the  Local  Authorities  and  paid  for  by  them  out  of  loans  advanced  from 
the  Exchequer.  To  this  part  of  the  lesson  of  the  Cotton  Famine  we 
shall  refer  subsequently.  We  are  here  only  concerned  with  the  moral 
that,  even  with  the  most  effective  organisation,  a general  system  of 
money  allowances  to  able-bodied  in  distress  can  never  be  safely 
resorted  to. 

358.  There  was  yet  another  early  mistake  on  the  evils  of  which  the 
Executive  Committee  commented  in  their  Manual.  The  original  bent  of 
the  Local  Committees  was  to  supplement  the  relief  of  the  Guardians, 
instead  of  confining  their  sole  attention  to  cases  with  which  the  Guar- 
dians did  not  deal.®  f This  system  of  divided  responsibility  for  parti- 
cular cases  was  found  to  “ invite  a struggle  between  the  Guardians  and 

* In  the  winter  of  186*2-3,  when  the  famine  was  at  its  worst,  48,000  men  and  boys 
were  being  taught  in  schools. — (“  Lancashire  and  the  Cotton  Famine,”  Watts,  p.  210.) 

t The  Report  of  the  Honorary  Secretary  for  May,  1865,  shows  that,  a month  before 
the  Executive  Committee  adjourned  sine  die^  “ the  relief  of  3,872  persons  from  the 
Guardians  was  being  supplemented  by  the  local  Committees  at  a cost  of  £901  per  month, 
when  the  total  expenditure  of  the  Relief  Committees  was  only  £5,090  per  month.” — 
(“  Lancashire  and  the  Cotton  Famine,”  Wat^s,  p.  210.) 

^ Arnold’s  “ History  of  the  Cotton  Famine,”  App.  p.  553.  ^ Ibid.,  p.  362.  ^ Ibid., 

p.  413.  ^ Ibid.,  p.  387.  ® Instructional  letter  accompanying  issue  of  order  to  Lancashire, 

see  Arnold,  pp.  73,  106.  ® Arnold’s  “ History  of  the  Cotton  Famine,”  p.  387.  Cf.  also 

Report  on  Agencies  and  Methods  for  dealing  with  the  Unemployed  [C.  7182]  1893, 
p.  392.  ' Arnold’s  “ History  of  the  Cotton  Famine,”  p.  387.  ® “ Lancashire  and  the 

Cotton  Famine,”  Watts,  p.  206.  “ Lancashire’s  Lesson,  etc.”  Torrens,  pp.  92-3. 
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the  Relief  Committee  as  to  the  proportion  of  the  relief  to  be  given  by 
each,  and  so  lighten  the  responsibility  for  the  relief  of  each  case  as  to 
leave  no  appreciable  burden  of  such  responsibility  either  on  the  Guar- 
dians or  Committee.”  ^ In  fact,  the  system  then,  as  now,  led  to  the 
unwarranted  assumption  by  the  Guardians  and  the  Charity  Committee 
that  each  would  supply  the  other’s  deficiencies  as  regards  the  relief  or 
the  investigation  of  a case.  This  unsatisfactory  arrangement  was  gra- 
dually replaced  by  one  in  which  there  was  a clear  demarcation  of  charity 
and  Poor  Law  cases,  with  the  consequence  that  the  responsibility  for 
the  relief  of  each  case  was  distinct ; charity  dealt  with  the  better 
class  of  cases  and  left  cases  of  misconduct  and  chronic  indigence  to 
the  Guardians.^ 

359.  The  history  of  the  famine  and  of  the  measures  for  the  relief  of 
the  sufferers  by  it  brought  to  light  some  grave  defects  in  the  machinery, 
no  less  than  in  the  system,  by  which  that  relief  was  administered. 
And  we  can  hardly  be  surprised  if  it  illustrates  the  truth  that  “ know- 
ledge comes  but  wisdom  lingers.”  It  was  the  first  experience  of  the 
kind  in  England.  Never  before  had  the  country  attempted  to  cope 
with  suffering  on  so  large  a scale.  The  tradition  of  voluntary  effort 
in  such  cases  was  well-nigh  lost ; certainly,  co-operation  between  Poor 
Law  and  charity  in  dealing  with  such  an  emergency  had  not  been  con- 
templated. It  was  only  as  experience  grew  longer  and  wider  that  bad 
methods  were  discarded  and  sound  administration  took  their  place. 
The  almoners,  official  and  other,  had  everything  to  learn,  and  the  scale 
and  the  duration  of  the  distress  had  this,  at  least,  of  good,  that  its 
lesson  was  learnt  thoroughly. 

3G0.  The  Guardians,  not  unnaturally,  considered  that  they  were  the 
proper  persons  to  deal  with  the  crisis ; they  were  confident  of  their 
ability  to  do  so ; and  they  were  supported  in  that  confidence  by  the 
Poor  Law  Board.  In  November,  1861,  the  Poor  Law  Board  informed 
the  Guardians  that : ‘‘  The  Board  are  also  confident  that  the  machinery 
of  the  law  itself  will,  with  judicious  management,  be  found,  as  hereto- 
fore, equal  to  any  emergency.”^  And,  as  late  as  May,  1862,  the 
President  of  the  Board  advised  an  anxious  deputation  of  Lancashire 
Members  of  Parliament  to  “ leave  the  matter  at  present  in  the  hands  of 
the  Guardians,  who  were  performing  their  duties  very  efficiently.”  ^ 

361.  It  was,  in  fact,  only  the  extraordinary  and  protracted  nature  of 
the  distress  that  brought  about  the  close  co-operation  of  the  Poor  Law 
Authorities  with  the  efforts  of  the  Central  Executive  Committee  to 
supplement  the  Poor  Law  by  charity — and  it  was  that  co-operation 
alone  which  enabled  the  Committee  to  work  so  efficientl3^ 

362.  In  considering,  therefore,  the  teaching  of  the  Lancashire  Cotton 
Famine  as  to  the  operations  of  charity  in  relieving  the  unemployed,  we 
must  not  fail  to  remember  that  both  the  successes  and  the  failures  of 
charitable  effort  on  this  occasion  were  largely  due  to  the  character  and 
duration  of  the  distress. 

363.  The  distress  was  not  in  any  way  sudden.  It  was  foreseen  in 
the  autumn  of  1861,®  developed  gradually  in  the  winter  of  that  year, 
and  did  not  reach  its  acutest  stage  until  the  winter  of  1862.  There  was 
thus  ample  time  given  to  the  Central  Poor  Law  Authority  to  concert 
measures  of  relief.  A special  representative  of  the  Poor  Law  Board 

^ App.  p.  549.  ® Ibid.  ^ Fourteenth  Annual  Report,  Poor  Law  Board,  1861-2, 

3037-App,  vii,,  p.  28.  Arnold’s  “ History  of  the  Cotton  Famine,”  p.  127.  * Ibid.,  p.  47. 
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was  sent  down  to  the  district,  and  stayed  there  permanently,  explaining 
and  smoothing  down  the  asperities  of  the  Poor  Law,  assisting  and  co- 
operating in  the  organisation  of  charity.^  That  organisation  in  its  per- 
fection was  only  possible  owing  to  the  long  duration  of  the  distress. 
The  working-classes  affected  were  not  casual  labourers,  bub  highly 
skilled,  respectable,  and  thrifty  operatives* — but,  none  the  less,  the 
protracted  and  idle  dependence  on  charity  in  the  end  demoralised  them. ^ 
We  have  thus  in  the  history  of  the  Lancashire  Cotton  Famine  a most 
instructive  commentary  on  the  limits  of  right  charitable  action  in  con- 
nection with  the  relief  of  the  unemployed. 

364.  Mansion  House  Funds. — In  1886  there  was  much  distress  in 
London,  and  in  the  winter  a Mansion  House  Fund  was  opened. 
“Nearly  £80,000  was  rapidly  subscribed  and  almost  as  rapidly  dis- 
tributed without  in  most  cases  any  adequate  precautions  being  taken 
to  ensure  a proper  administration ; as  a consequence  much  of  the 
money  was  wasted  and  had  a most  demoralising  effect.”  ^ This 
experience  led  to  an  inquiry  into  the  conditions  of  dealing  with 
exceptional  distress  by  a special  Committee  of  the  Charity  Organ- 
isation Society,  of  which  Mr.  Albert  Pell  was  Chairman,  and  this 
Committee  arrived  at  two  conclusions,  viz.,  a recognition  of  the  in- 
advisability of  starting  central  relief  funds  for  London  except  under 
certain  express  conditions,  and,  next,  a recognition  of  the  view,  which 
largely  influenced  public  opinion  at  the  time,  that  relief  employment 
was  a method  of  assistance  of  very  limited  utility.^ 

365.  The  latter  question  was  very  closely  investigated  in  connection 
with  plans  carried  out  in  that  and  subsequent  years,  and  also  after  re- 
viewing the  schemes  of  past  years  including  those  of  the  Cotton  Famine. 
The  conclusions  of  Mr.  Pell’s  Committee  were  : — 

“ That  in  the  event  of  employment  being  provided,  the  wage  should  not  be  a 
‘ charity  ’ wage  ; that  the  best  methods  of  payment  appeared  to  be  either  by  con- 
tract or  by  ‘ measured  work,’  or  by  scale  ; that  the  men  should  be  worked,  not  by 
shifts  of  four  or  five  hours,  but  for  an  eight  hours’  day  with  days  off  to  look  for 
work  ; and  that  on  work  other  than  that  done  on  contract  there  should  be  sufficient 
inquiry  or  a trustworthy  recommendation.  The  supervision  should  be  strict,  the 
gangs  small,  and  the  manager  empowered  to  dismiss  summarily  if  necessary.” 

The  Mansion  House  Fund  was  used  only  to  a comparatively  small 
extent  in  providing  employment.  The  next  year  there  was  much  less 
distress ; and  the  Lord  Mayor  appealed  for  £20,000  to  provide  assist- 
ance in  some  way  that  “ might  lead  up  to  permanent  remedies.”  ^ From 
the  excitement  and  lavish  giving  of  the  past  year  there  was  a natural 
reaction,  and  only  £5,000  was  received.  A small  number  of  men  (394) 
were  employed  under  proper  supervision  and  their  cases  considered  in- 
dividually. It  was  found  possible  to  assist  only  17  per  cent,  in  such  a 
way  as  to  prevent  their  falling  back  into  the  ranks  of  the  unemployed, 
even  if  so  much  as  that  could  be  guaranteed.  Subsequent  experiments 
in  1892-3  and  later  gave  similar  results.  The  best  conditions  of  em- 
ployment relief  were  fairly  ascertained  ; and  the  after-results  of  such 
relief  did  not  appear  to  justify  it,  unless  great  pressure  required  the  use 

* “ Some  of  the  operatives  are  men  of  superior  intellect  . . . many  of  them  attain 
great  proficiency  in  scientific,  artistic  and  other  pursuits.” — (“  A Visit  to  Lancashire,” 
Ellen  Barlec,  p.  5.) 

^ Arnold’s  “ History  of  the  Cotton  Famine,”  pp,  128-9.  ^ Ibid..,  p.  477.  ^ Toynbee, 

30622  (19).  ^ Report  of  Special  Committee  of  Charity  Organisation  Society  on 

Exceptional  Distress,  pp.  xiv.,  xvi.  ^ First  Report  of  the  Mansion  House  Conference 
on  the  Condition  of  the  Unemployed,  1887-8. 
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of  this  expedient.  The  Mansion  House  Committee  of  1887-8  sum- 
marised the  question  thus  : — 

“ The  Committee  are  of  opinion  that  works  started  for  the  relief  of  the  unem- 
ployed, even  though  the}'^  be  in  some  degree  useful  and  beneficial,  are  in  the  long 
run  an  injury  instead  of  a benefit  to  the  community,  by  discouraging  the  real  spirit 
of  work,  and  thereby  diminishing  self-reliance  and  enterprise  ; also,  that  such  works 
under  the  management  of  amateurs,  however  well-intentioned,  will  usually  result 
in  increasing  the  number  of  those  dependent  on  almsgiving,,  and  by  slacken- 
ing foresight  during  the  months  when  wages  are  earned,  intensify  the  evil  instead 
of  remedying  it.  Moreover,  such  works  tend  to  attract  labour  to  London  and 
further  glut  the  market.” 

366.  In  regard  to  the  other  main  conclusion  of  Mr.  Pell’s  Com- 
mittee, to  which  reference  has  been  made  above — the  recognition  of 
the  inadvisability  of  starting  central  relief  funds  for  London  except 
under  certain  express  conditions,  a dehnite  scheme  for  the  establish- 
ment of  a central  voluntary  administration  with  the  aid  of  local  com- 
mittees and  skilled  help  was  proposed  ; and  suggestions  for  dealing 
with  distress  in*  times  of  emergency  which  have  been  found  of  great 
service  in  subsequent  years  were  submitted  in  detail.  In  1892-3  and 
in  1894  employment  relief  was  provided  in  connection  with  Committees 
at  the  Mansion  House  with  results  similar  to  those  of  1887-8.  In 
1903-4,  there  was  another  Mansion  House  Fund  for  employment  relief ; 
467  men  were  dealt  with,  and  it  was  claimed  by  the  Committee  : — 

“ That  in  spite  of  the  limitations  caused  by  the  smallness  of  the  fund  a large 
number  of  genuine  unemployed  families  were  thoroughly  helped,  the  men  were 
maintained  in  health,  efficiency,  and  self-respect,  their  homes  kept  together,  and 
their  wives  and  children  enabled  to  preserve  a fair  standard  of  comfort  through  the 
winter.  This  was  done  without  attracting  to  the  fund  the  habitually  dependent, 
and  at  a cost  which  must  be  regarded  as  small  in  proportion  to  the  thoroughness  of 
the  relief  afforded.”  ^ 

367.  Subsequent  inquiries,  however,  showed  that  only  26  per  cent,  of 
the  men  helped  had  obtained  more  or  less  regular  employment,  the 
remaining  74  per  cent,  having  lapsed  into  casual  labour  or  obtained  no 
employment  at  all.^  But  it  is  noteworthy  that  even  this  result  of 
painstaking  efforts  in  selecting  the  men  was  only  achieved  by  sending 
the  men  to  farm  colonies  under  the  management  of  permanent  charit- 
able organisations,  which  we  shall  hereafter  shortly  describe. 

368.  In  brief  then  in  London  the  experience  of  the  period  between 
the  Mansion  House  F'und  of  1886  and  the  introduction  of  Mr.  Long’s 
scheme,  has  been  that  in  meeting  distress  employment  relief  is  of  very 
partial  utility,  and  that,  so  far  as  general  relief  is  concerned,  it  is  almost 
inevitable  that  a considerable  part  of  all  temporary  funds  for  the 
unemployed  shall  be  wasted  on  unworthy  objects,  or,  at  best,  spent 
with  no  permanent  benefit  to  the  recipients,  unless  the  management  of 
the  fund  has  the  assistance  of — 

(1)  Persons  skilled  generally  in  the  administration  of  charity  ; and 

(2)  Some  permanent  organisation  to  which  the  cases  can  be 
referred  for  treatment. 

369.  Press  Funds. — This  view  is  emphasised  by  the  experience  of 
funds  raised  and  administered  by  the  Press  for  the  benefit  of  the  unem- 
ployed. At  Tottenham,  we  are  told,  money  and  goods  to  the  extent  of 
£10,000  were  collected  by  a newspaper  and  distributed,  being  greatly 
in  excess  of  the  needs  of  the  district.  Fifty  sheep  were  “ contributed,” 
and  with  difficulty  got  rid  of  thus  illustrating  an  inducement  to  lax 

^ Toynbee,  33322  (27).  Beveridge,  77831  (28).  Maynard,  78371  (11).  ^ Court, 
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PART  VL— Chapter  3. 


CHARITY.  477 

administration,  innate  in  all  such  funds.  For  unless  the  whole  of  the 
fund  is  actually  distributed,  the  subscribers  are  inclined  to  believe  that 
their  contributions  have  been  extracted  from  them  under  false  pre- 
tences. Hence  there  is  an  incentive  to  spend  as  much  as  possible  on  as 
many  as  possible ; for  as  a rule,  the  public  estimation  of  a charitable 
fund  is  increased  or  decreased  in  fairly  accurate  proportion  to  the 
number  of  pounds  subscribed  and  the  number  of  persons  upon  whom 
they  have  been  spent. 

370.  At  West  Ham  in  1903-4  some  £20,000  was  raised  by  newspapers 
and  distributed  to  the  unemployed,  but : — 

“ Unfortunately  there  were  a lot  of  impostors,  and  I think  it  was  pretty  well 
circulated  that  the  money  went  to  other  than  those  who  needed  it.”  ^ 

It  is  alleged  that  the  knowledge  that  this  money  was  mis-spent  operated 
subsequently  to  the  detriment  of  the  Distress  Committee  in  collecting 
voluntary  subscriptions.^  Another  newspaper  in  London  collected  some 
thousands  of  pounds,  which  were  distributed  among  a few  thousands  of 
the  unemployed  as  wages  for  doles  of  from  one  to  three  days’  work.; 
thus  affording  another  instance  of  the  mistaken  endeavour  to  cure 
casual  labour  hornoeopathically.^  Casual  labour  was  also  the  chief  form 
of  assistance  given  by  another  Press  fund,  as  to  which  we  had  evidence 
which  convinced  us  that  a genuine  attempt  was  made  to  administer  the 
fund  on  sound  lines. ^ The  organiser  of  yet  another  great  Press  fund  gave 
it  in  evidence  before  us  that,  except  as  regards  emigration,  the  methods  of 
help  employed  by  the  fund  had  been  unsatisfactory.®  And  though  those 
responsible  for  each  of  the  last  two  mentioned  funds  were  of  the 
opinion  that  a number  of  respectable  workmen  had  been  genuinely 
assisted,  it  was  admitted  that  thei-e  was  no  co-operation  between  the 
two  funds,  which  were  being  applied  to  the  same  district  at  the  same 
time.®  In  the  end,  we  were  informed  by  two  competent  witnesses,  there 
was  indiscriminate  giving  of  relief  to  such  a degree  that  it  tended  rather 
to  the  aggravation  of  the  trouble  than  to  any  reduction  of  it.”^ 

If  these  are  the  acknowledged  results  of  Press  funds,  it  may  well  be 
asked  how  it  is  that  they  are  again  and  again  repeated.  We  feel  con- 
vinced that  the  answer  is,  that,  rightly  or  wrongly,  there  is  a wide- 
spread impression  that  the  Poor  Law  in  its  methods  and  tests  is  so  deter- 
rent that  there  are  very  large  numbers  who  would  prefer  to  undergo 
suffering  rather  than  accept  poor-relief.  Hence  the  necessity  for 
charity,  especially  in  times  of  distress.  We  cannot  better  illustrate  the 
prevalence  of  this  view  than  by  quoting  the  answers  of  certain  clergy- 
men, almoners  of  one  of  the  West  Ham  Press  funds,  to  the  following 
question  which  was  addressed  to  them, — 

Question. — Do  you  consider  that  the  relief  of  distress  is  best  left  in  the  hands  of 
the  Poor  Law  officials  ? 

Answer. — “ I should  be  sorry  to  see  all  relief  left  entirely  to  the  Poor  Law  offi- 
cials, as  the  most  deserving  would  be  omitted,  on  account  of  their  not  applying 
through  fear  of  being  bullied. 

N.B. — Poor  Law  officials  should  remember  every  one  has  a right  to  make  applica- 
tion even  if  not  qualified  to  receive  relief,  and  should  treat  applicants  all  alike  as  to 
behaviour  and  courtesy.  The  best  do  not  apply  because  of  this.” 

Answer. — “It  would  be  impossible  for  any  voluntary  system  to  take  in  hand  Poor 
Law  administration.  But  I do  not  think  that  in  times  of  exceptional  distress  Poor 

1 Rusbridge,  20478.  See  also  Maynard,  78371  (3),  88038.  Humphreys,  79463-70. 

^ Rusbridge,  20418  (13).  ^ Jackson  and  Pringle’s  Report,  p.  108.  ^ Gardiner,  78640 

et  seq.  " Richardson,  85623  (10).  ® Gardiner,  78678-9  ; Richardson,  85684-6.  ' May- 

nard, 78371  (3),  88038.  Humphreys,  79463-70. 
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Law  officials  are  such  fair  and  considerate  almoners  as  the  clergy  and  their  district 
visitors.” 

Answer. — “No,  the  relieving  officers  are  often  harsh,  and  even  cruel,  and  not 
always  honest.” 

Ansieer. — “ The  consideration  of  relief  is  greatly  influenced  by  the  class  of  people 
to  be  dealt  with.  Two  divisions  : — 

(1)  Those  whose  character  for  work  is  still  unimpaired. 

(2)  Professional  parasites  of  Society. 

“ The  classes  of  people  best  dealt  with  by  charity  are  those  of  the  first  class. 
For  a satisfactory  distribution  of  alms  of  any  kind,  personal  knowledge  of  cases  is 
essential.  This  the  Poor  Law  officials  are  not  in  position  to  acquire.  Further- 
more, the  genuine  cases  of  distress  are  not,  as  a general  rule,  willing  to  apply  for 
relief,  and  in  consequence  the  Poor  Law  officials  do  not  always  have  the  best 
material  to  work  on.” 

Answer. — “ No.” 

Answer. — “ I think  that  the  relief  of  distress  should  be  left  in  the  hands  of  the 
Poor  Law  officials  in  the  case  of  those  people  who  lilce  being  relieved  by  charitable 
people.”  ^ 

371.  It  seems  clear  that,  so  long  as  this  view  of  the  harshness  and 
inadequacy  of  the  Poor  Law  methods  prevails  in  certain  sections  of  the 
community,  it  will  be  difficult  or  impossible  to  prevent  the  outpouring 
of  charity,  even  in  the  most  indiscriminate  and  demoralising  manner, 
in  times  when  distress  is  widespread.  The  evidence  as  to  Press  funds, 
therefore,  seems  to  point  to  the  conclusion  that  distress  from  unemploy- 
ment cannot  helpfully  be  dealt  with  by  sporadic  and  unorganised 
charity,  but  that  under  existing  conditions  it  is  difficult  to  prevent  the 
interposition  of  this  form  of  charity  in  times  of  special  distress. 

372.  We  now  turn  to  consider  the  operations  of  permanent  charitable 
organisations  affording  assistance  to  the  able-bodied.  These  may  be 
divided  into  two  classes,  viz.,  first,  those  which  deal  chiefly,  if  not 
exclusively,  with  the  better  class  of  workman,  and  second,  those  which 
deal  chiefly  with  the  worst  classes — the  unemployables  or  the 
“ incapables.” 

373.  Charity  Organisation  Societies.— To  the  first  of  these  classes 
belong  the  Charity  Organisation  and  other  kindred  societies  in  the 
country.  Of  these  societies  we  may  take  two  as  illustrating  their  work 
generally,  the  Charity  Organisation  Society  in  London  and  the  Liver- 
pool Central  Relief  Society.  The  Secretary  of  the  latter  society  thus 
describes  its  work,  and  the  statement  may  be  taken  as  of  general 
application  — 

“ Ordinarily,  the  work  of  the  Society  consists  in  relieving  distress  of  a temporary 
kind  in  whatever  way  is  likely  to  restore  the  distressed  to  self-support.  Persons  in 
distress  are  brought  under  the  Society’s  notice  by  ministers  of  religion,  missionaries, 
nurses,  school  attendance  officers,  or  private  persons,  or  personal  application  is 
made.  Careful  investigation  is  made  as  to  the  antecedents  and  character  of  the 
applicants  and  the  prospects  of  self-support  being  resumed,  and  appropriate  action 
is  taken.”  " 

In  addition  at  Liverpool  the  Society  has  workshops  where  men  in  want 
of  employment  are  put  to  firewood  making.  The  London  Society  has 
started  no  such  institution.  Its  rule  is  that  the  cases  of  able-bodied 
persons  temporarily  out  of  work  should  be  considered,  like  other  cases, 
on  their  merits.  Where  the  want  of  work  is  due  to  seasonal  or  other 
recurrent  causes,  conditional  relief  of  various  kinds  is  given,  the  efficacy 
of  which  is  practically  limited  by  the  amount  of  individual  influence 
and  personal  supervision  that  is  forthcoming.  If  the  distress  is  due  to 


^ Richardson,  Vol.  VIII.,  App.  cii. 


^ Grisewood,  37105  (22). 
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some  exceptional  temporary  cause,  those  who  suffer  are  dealt  with  in 
accordance  with  a rough  classification  as  : — 

(1)  Thrifty  and  careful  men  : 

(2)  Men  of  different  grades  of  respectability,  but  non-provident 
and  of  very  limited  capacity  ; and 

(8)  The  idle,  loafing  class,  and  those  brought  low  by  vice  or 
drink. 

The  first  class  and  those  in  Class  (2)  who  have  a decent  home  are  tem- 
porarily supported  by  charity,  or  assisted,  e.g.,  by  the  payment  of  arrears 
of  rent,  by  redeeming  tools,  and  in  other  ways,  and  by  emigration. 
Others  are  left  to  be  dealt  with  by  the  Poor  Law  Guardians.  This 
method  has  been  frequently  put  in  force  in  exceptional  years.  Thus  “ a 
man  may  be  out  of  work  whose  occupation  is  such  that  relief  work 
offered  by  the  Guardians  or  under  the  Unemployed  Workmen  Act  would 
be  wholly  unsuitable  for  him.  In  such  cases  allowances  have  been  given, 
after  inquiry,  for  weeks,  or,  it  may  be,  even  for  months.”  ^ And  in  this 
way,  for  instance,  the  Kensington  District  Committee,  who  “ had  no  faith 
in  the  remedy  of  employment  relief,”  adopted  the  plan  of  making  careful 
inquiry  and  granting  assistance  according  to  the  requirements  and  needs 
of  the  particular  case.  In  the  result  the  men,  assisted  for  varying  periods 
from  one  or  two  weeks  to  five  or  six  weeks,  ‘‘  found  work  for  themselves 
in  most  instances,  and  showed  real  appreciation  for  the  help  afforded 
them.”  2 Charity  Organisation  Societies  generally  believe  in  the  utility 
of  emigration  as  one  remedy  for  distress,  especially  when  the  distress  is 
due  to  permanent  causes,  as  for  instance,  when  a trade  is  failing  or  dying 
out  or  removing,  and  when  shortness  of  work  tends  to  become  chronic, 
and  the  applicant  cannot  turn  his  hand  to  some  other  occupation.  The 
Liverpool  Society  has  set  a helpful  example  of  how  to  mitigate  local 
accumulations  of  surplus  labour,  by  transferring  a number  of  families  of 
widows  with  children  to  factory  districts,  where  they  become  quite  self- 
supporting  and  independent  of  parish  relief.® 

374.  There  are  more  than  100  Charity  Organisation  ‘‘  Corresponding 
Societies  in  Great  Britain  ; and  in  many  of  the  larger  towns  there  are 
District  Committees  as  well  as  a Central  Organisation,  and  visitors  either 
attached  to  them  in  part,  or  working  in  the  district  and  co-operating 
with  them.  These  societies  no  doubt,  like  other  locally  organised  bodies, 
ofiicial  or  non-official,  differ  in  different  places  in  their  utility,  energy, 
and  means  and  influence.^  Sometimes  a division  of  opinion  in  a town 
may  lead  to  the  formation  of  what  is,  or  appears  to  be,  a rival  society. 
These  are  conditions  which  in  the  changes  of  public  and  philanthropic 
opinion  are  almost  inevitable ; no  less  is  it  likely  that  where  with  a view 
to  ultimate  self  help  a definite  and  discriminating  method  of  inquir}^  and 
assistance  is  adopted — whether  it  be  in  the  Poor  Law  or  in  voluntary 
administration— some  unpopularity  will  be  incurred.  And  no  doubt  there 
may  be  other  causes  for  it,  differing  according  to  the  character  of  the 
local  management.^  But,  however  this  may  be,  it  is  evident  that  in 
many  places  the  operations  of  these  societies  have  often  been  very  help- 
ful to  the  men  assisted  and  most  educative  to  those  engaged  in  the  work 
of  assistance.  In  fact,  it  is  not  too  much  to  say  that,  since  the  more 

^ Toynbee,  30621  (14/^).  ^ Jackson,  Yol.  YIII.,  App.  xL,  1-11.  ^ Grisewood, 

37105  (29),  37112.  Visits  : Urban,  19,  20,  21,  22.  " Toynbee,  30761  ; Dalton, 

31588  ; Herbert,  8549  ; Thompson,  22823-6  ; Grey,  15584-5  ; Kerwin,  18160-1,  18223  ; 
Simey,  51686-7  ; Rogers,  45297  ; Blackshaw,  41428. 
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general  introduction  of  the  methods  of  Charity  Organisation,  the  standard 
of  the  administration  of  voluntary  relief  has  been  definitely  raised  among 
a large  number  of  persons  whose  duty  it  is  to  deal  with  this  branch  of 
work.  The  value  of  societies  such  as  that  at  Nottingham,^  as  centres 
from  which  an  organisation  on  right  lines  can  be  extended  to  meet  the 
demands  of  special  distress,  is  very  great  indeed. 

375.  We  feel,  therefore,  that,  while  what  we  may  call  permanent 
charity  organisation  committees  are  well  adapted  for  dealing  with  some 
classes  of  the  unemployed,  they  will  only  achieve  success  if  they  are 
multiplied  and  reorganised  as  part  of  a larger  and  completer  organisa- 
tion, under  a new  name  and  upon  a wider  basis  than  at  present.  This 
point  will  be  found  more  fully  developed  in  Part  VII.  of  our  Report. 

37C.  Salvation  Chief  among  the  larger  permanent  charitable 

agencies  which  purport  to  provide  assistance  for  the  incapables  or  the 
lower  class  of  the  unemployed,  are  the  Salvation  Army  and  the  Church 
Army.  The  Salvation  Army  have  furnished  us  with  a valuable  paper 
of  proposals  for  the  future  by  General  Booth  ; ^ but,  although  they  kindly 
allowed  one  of  our  Committees  to  visit  their  colony  at  Hadleigh,  they  did 
not  supply  us  with  any  oral  or  written  evidence  as  to  the  general  work- 
ing of  their  scheme  for  helping  the  unemployed.  The  Salvation  Army 
also  preferred  not  to  give  direct  information  to  our  Special  Investigators, 
Messrs.  Jackson  and  Pringle,  when  requested  to  do  so,^  and  they  declined 
to  answer  a schedule  of  questions  which  we  sent  them  as  to  the  work 
and  cost  of  their  colony  at  Hadleigh,  on  the  ground  that : — 

“ The  Hadleigh  Colony  was  not,  in  the  ordinary  sense  of  the  words,  established 
for  dealing  with  the  unemployed,  but  rather  on  behalf  of  those  who  have,  through 
loss  of  character,  illness,  the  effects  of  excessive  drinking,  and  kindred  evils,  become 
for  the  time  being  unemployable,  and  with  a view  to  restoring  them  and  enabling 
them  once  more  to  undertake  employment  in  this  or  some  other  country. 

“ Men  have  also  been  received  at  Hadleigh  who  could  not  be  regarded  as  unem- 
ployed or  distressed  persons  in  the  usually  accepted  sense  of  those  terms. 

“ It  should  also  be  borne  in  mind  that  the  moral  restoration  of  the  man  is  the  lead- 
ing purpose  of  the  colony,  and  that  everything  there  is  made  subservient  to  that 
end.”  ^ 

377.  Although  the  impression  made  upon  those  of  our  members  who 
visited  Hadleigh  was  favourable  we  do  not  feel  in  a position  to  express 
any  decided  opinion  as  to  the  value  of  the  assistance  given  generally  by 
the  Salvation  Army  to  the  unemployed.  The  indirect  evidence  quoted 
by  Messrs.  Jackson  and  Pringle  in  their  Report  raises  a presumption 
that,  in  certain  respects,  there  are  defects  in  the  Salvation  Army  system, 
when  considered  as  a means  of  restoring  to  a life  of  independent  industry 
those  whom  they  endeavour  to  help.^ 

378.  Church  Army. — The  Church  Army  submitted  detailed  evidence  to 
us  which  convinced  us  that  on  the  whole  it  is  performing  a valuable  and 
useful  work  of  reclamation  among  a class  of  the  unemployed  with  whom 
it  would  perhaps  be  difficult  or  impossible  to  deal  except  by  means  of  a 
semi-religious  agency.  Although  from  the  figures  supplied  to  us  it 
appeared  that,  for  the  twelve  months  ending  September,  1907,  66  per 
cent,  of  the  men  dealt  with  in  the  Church  Army  labour  homes  had  pre- 
viously been  in  workhouses,  casual  wards  or  prisons,  yet  we  were  in- 
formed that,  of  those  who  passed  “ the  three  day  ” work  test  and 
ultimately  left  the  homes,  40  per  cent,  went  to  situations  or  were 

* Herbert,  Vol.  I.,  App.  xvii.  (h),  ^ Booth,  Vol.  IX.,  App.  Iviii.  ^ Jackson  and 

Pringle’s  Report,  p.  9i).  ^ Letter  from  Salvation  Army,  February  17th,  1908.  “ Jackson 

and  Pringle’s  Report,  pp.  99-102. 
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restored  to  their  friends  or  emigrated.  Another  42  per  cent,  whose  con- 
duct and  industry  in  the  homes  are  stated  to  have  been  satisfactory,  left 
of  their  own  accord  to  seek  work,  but  their  subsequent  careers  could 
not  be  traced.^  Altogether  the  Church  Army  sent  out  to  Canada  3,000 
pei!;ons  in  1906,  and  1,595  in  1907 — and  these  people  are  stated  to  have 
succeeded  well  on  the  whole.^  For  a complete  account  of  the  work  of 
the  Church  Army  we  must  refer  to  the  evidence  of  Messrs.  Hamilton 
and  Jones,^  and  to  our  Investigators’  Report.^ 

379.  We  are  disposed  to  agree  with  our  Special  Investigators  that 
“ the  devotion  and  enthusiasm  of  the  Array  officers  is  beyond  all  praise.”  ® 

380.  Conclusions  as  to  the  sphere  of  charity  in  the  relief  of  the  ahle- 
bocliecl. — This  last  quotation  gives  us  the  clue  to  what  is  probably  the 
true  utility  of  this  class  of  charitable  institutions.  They  afford  a means 
of  helping  otherwise  hopeless  cases  by  individual  attention,  directed  and 
applied  with  religious  enthusiasm.  It  would  appear  essential,  however, 
that  the  numbers  dealt  with  at  any  one  place  and  time  should  not  be  so 
great  as  to  render  individual  attention  impossible.  We  think  it  also  in- 
expedient that  such  organisations  should  enter  to  any  large  extent  into 
competition  with  independent  industries,  and  it  is  obvious  that  they  can 
deal  only  with  persons  willing  to  submit  to  voluntary  discipline. 

381.  Subject  to  these  qualifications,  we  believe  that  these  permanent 
charitable  organisations  have  a special  aptitude  for  dealing  with  the 
lower  grades  of  the  unemployed  ; and  we  think  that  such  organisations 
might  well  be  used  by  public  relief  authorities  for  dealing  with  such  cases. 

382.  We  may  now  sum  up  the  conclusions  at  which  we  have  been 
able  to  arrive,  from  our  retrospect  of  the  operations  of  charity  in  con- 
nection with  the  relief  of  the  able-bodied.  We  have  found  that  the 
intervention  of  sporadic  and  unorganised  charity  in  times  of  special 
distress  from  want  of  employment  has  done  little  good  and  much  harm, 
unless  there  has  been  available  for  the  right  distribution  of  the  money 
such  experience  in  the  administration  of  charity  as  is  usually  to  be  found 
only  in  a permanent  organisation.  Sympathy  must  be  linked  with  dis- 
crimination, if  charity  is  not  to  demoralise,  and  discrimination  is  a plant 
of  slow  growth.  We  have  also  found  that  much  of  what  may  be  called 
the  excesses  of  charity  are  due  to  public  distrust  of  the  Poor  Law,  and 
we  may  infer  that,  if  Uie  excesses  of  charity  are  to  be  curbed.  Poor  Law 
methods  must  be  broadened  and  reformed  so  as  to  regain  the  general 
confidence  of  the  public.  Beginning  at  the  top  of  the  scale,  we  have  seen 
that  the  better  class  unemployed  workmen  can  be  afforded  effective  tem- 
porary help  by  means  of  permanent  charity  committees,  but  that  these 
committees  need  to  be  authoritatively  recognised  if  they  are  to  form  a 
definite  part  of  the  system  for  dealing  with  distress  from  unemployment. 
Descending  to  the  bottom  of  the  scale,  we  have  seen  that  the  unemploy- 
ables in  special  classes  can  be  successfully  dealt  with  in  small  numbers 
by  charitable  institutions.  It  would,  therefore,  appear  that  the  proper 
field  for  voluntary  effort  is  that  form  of  distress  which  is  due  to  tem- 
porary unemployment,  whilst  at  the  same  time  it  can  reclaim  some  of 
those  whose  unemployment  is  due  to  moral  causes.  The  spheres  of  work 
of  organised  charity  are  wide  and  manifold  ; but  the  relief  of  permanent 
destitution  or  of  chronic  unemployment  seems  to  be  more  properly  the 
duty  of  a public  authority  supported  by  public  funds. 

^ Hamilton  and  Jones,  93611.  ^ Ihid.  (56).  ^ Ibid.,  93611-94038.  ^ Jackson  and 

Pringle’s  Report,  pp.  102  et  seq.  ^ Ibid.,  p.  106. 
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(8)  Municipal  Belief  Works. 

383.  We  have  seen  how  in  times  of  special  distress  charity  intervened 
to  supplement  the  supposed  inadequacy  of  the  Poor  Law  as  an  agency 
for  relieving  the  unemployed.  It  has  also  been  pointed  out  how  the 
Poor  Law  Board  at  first  publicly  and  gratefully  recognised  these 
charitable  funds  as  “ diminishing  the  number  of  applications  ” to  the 
Poor  Law,^  and  subsequently,  while  criticising  “ indiscriminate  ” charity, 
themselves  proposed  a scheme  which  would  “ enable  Boards  of  Guar- 
dians and  charitable  agencies  to  work  with  effect  and  rapidity,  if  any 
emergency  should  arise.”  ^ The  Poor  Law  Board  in  fact  recognised 
charity  as  the  proper  agency  for  supplementing  the  Poor  Law  in  times 
of  distress.  We  now  propose  to  describe  briefly  how  in  later  times  the 
Local  Government  Board  came  to  recognise  and  encourage  the  Municipal 
Authorities,  as  an  additional  agency  for  supplementing  the  Poor  Law  in 
times  of  unemployment. 

384.  Mr.  Chamberlain' s Circular. — In  1886,  Mr.  Chamberlain,  then 
President  of  the  Local  Government  Board,  issued  the  now  famous 
Circular  in  which  Municipal  Authorities  were  encouraged  to  undertake 
relief  works  for  the  unemployed.^  The  Circular  is  printed  in  full  in  the 
Appendix,  and  we  need  only  here  refer  to  such  points  in  it  as  are  essen- 
tial to  an  understanding  of  the  new  policy  which  it  embodied.  It 
assumes  that  there  exists  exceptional  distress  amongst  the  working 
classes  ” ; that  there  is  “ evidence  of  much  and  increasing  privation  in 
the  ranks  of  those  who  do  not  ordinarily  seek  Poor  Law  relief  ” ; that 
“ it  is  the  duty  and  interest  of  the  community  to  maintain  ” the  spirit  of 
independence  ^ ; that  the  usual  Poor  Law  labour  tests  of  stone-breaking 
and  oakum  picking  are  not  suited  or  are  even  prejudicial  to  skilled  arti- 
sans ; and  that  “ it  is  not  desirable  that  the  working  classes  should  be 
familiarised  with  poor  law  relief."  ® In  districts  in  which  exceptional 
distress  prevails  the  Board,  therefore,  recommends  that  the  Guardians 
should  confer  with  the  Local  Authorities  and  endeavour  to  arrange  with 
the  latter  for  the  execution  of  works  on  which  unskilled  labour  may  be 
immediately  employed.  The  work  is  to  be  : — 

(1)  Such  as  will  not  involve  the  stigma  of  pauperism. 

(2)  Such  as  all  can  perform,  whatever  may  have  been  their 
previous  avocation. 

(3)  Such  as  will  not  compete  with  that  of  other  labourers  at 
present  in  employment. 

(4)  Such  as  is  not  likely  to  interfere  with  the  resumption  of  regular 
employment  in  their  own  trades  by  those  who  seek  it. 

385.  As  indications  of  suitable  kinds  of  work,  the  making  and  cleans- 
ing of  streets  and  roads,  the  making  of  recreation  grounds,  cemeteries, 
sewage  farms,  and  waterworks  are  instanced. 

“ In  all  cases  . . . the  men  employed  should  be  engaged  on  the  re- 
commendation of  the  guardians  as  persons  whom  ...  it  is  undesirable 
to  send  to  the  workhouse,  or  to  treat  as  subjects  for  pauper  relief  . . . 
the  wages  paid  should  be  something  less  than  the  wages  ordinarily  paid 
for  similar  work.”  ® 

386.  Contrast  between  “ relief " works  in  1886  and '' commercial" 
works  in  1863. — It  is  important  to  bear  in  mind  that  the  work  which 

^ Smart’s  Memorandum  on  the  Poor  Law  Board,  p.  6,  par.  2.  ^ Ibid.,  p.  13,  par.  4. 

^ Sixteenth  Annual  Report  of  Local  Government  Board,  C.  5131,  1886-7,  App.  A,  No.6. 
^ Ibid.^  p.  5.  Ibid.,  p.  6.  ® Ibid.,  p.  7. 
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the  Municipal  Authorities  were  thus  recommended  to  undertake  was, 
from  an  economic  point  of  view,  in  an  entirely  different  category  to  the 
famous  works  undertaken  towards  the  close  of  the  Lancashire  cotton 
famine  in  1863.  The  works  in  1886  were  intended  to  prevent  men  from 
becoming  paupers  : the  works  in  1863  were  intended  to  restore  to  an 
“ independent  livelihood  ” those  who  through  exceptional  distress  had 
become  paupers.  When  the  Lancashire  works  were  started,  the  distress 
had  already  been  in  existence  for  nearly  two  years  and  was  rapidly 
diminishing.  The  number  of  persons  receiving  relief,  which  at  one 
time  reached  a maximum  of  over  half  a million,  liad  now  fallen  consider- 
ably, and  trade  and  employment  were  improving,  as  is  clear  from  the 
report  of  Mr.  Farnall  to  the  Poor  Law  Board.  The  Lancashire  works 
were  therefore  intended  to  provide  “a  livelihood”  for  a residuum  of 
unemployed  who  had  not  then  been  re-absorbed  even  by  the  remarkable 
revival  of  industry  which  began  in  1863,  grew  in  1864,  and  culminated 
in  1865.  In  other  words,  the  Lancashire  works  were  a remedy  for  what 
was  a long  protracted  condition  of  unemployment,  and,  accordingly,  the 
works  themselves  were  more  or  less  protracted.  They  lasted  for  at 
least  five  years.  By  contrast,  the  works  recommended  by  the  Circular 
of  1886  were  intended  to  be  temporary,  and  for  the  temporary  relief  of 
a certain  number  of  workmen  temporarily  out  of  employment. 

387.  Again,  the  work  in  1863  was  to  a very  large  extent  on  a com- 
mercial basis. ^ It  was  work  at  ordinary  wages,  partly  piece-work,  partly 
time-work.  It  was  to  some  extent  let  out  to  contractors  in  the  ordinary 
way.  And  both  skilled  and  unskilled  men  were  employed  upon  the 
ordinary  commercial  conditions.  The  Local  Authorities  were  expressly 
informed  that  it  was  the  intention  of  the  Act  of  Parliament  “ to  provide 
remunerative  employment  for  the  labouring  classes.”  ^ By  contrast,  at 
the  works  proposed  in  1886  the  men  were  not  to  obtain  the  market-wage 
for  their  labour  ; the  work  was  in  no  sense  to  be  commercial  work  on 
commercial  lines  ; it  was  not  to  be  carried  out  by  contractors  : it  was  to 
be  designed  specially  for  the  unemployed,  and  the  men  selected  were  to 
be  sent  to  the  Municipal  Authorities  by  the  Guardians.^  In  brief,  the 
1863  work  was  commercial  employment;  the  1886  work  was  to  be  relief 
employment.  Except  that  the  Local  Authorities  were  given  the  advan- 
tage of  national  over  local  credit  in  obtaining  their  loans,  there  was 
nothing  in  1863  to  differentiate  the  work  from  ordinary  work  undertaken 
in  times  of  prosperity.^  Except  that  the  money  paid  to  the  workmen 
was  called  wages,  and  not  relief,  there  was  little  or  nothing  economically 
to  differentiate  the  work  in  1886  from  the  work  provided  by  Guardians 
as  a condition  of  relief. 

388.  It  is  clear,  therefore,  that  there  was  a very  vital  difference 
between  the  experiments  initiated  by  the  Central  Authority  in  1863  and 
1886,  and  it  appears  from  the  Memorandum  attached  to  the  Circular  of 
1886  as  presented  to  Parliament,  that  the  Local  Government  Board  were 
at  any  rate  to  some  extent  aware  of  that  difference. 

389.  Municipal  relief  works,  1886. — The  Local  Government  Board 
were  in  fact  officially  recognising  the  Municipal  Authorities  as  suitable 
agencies  for  assisting  the  Guardians  in  relieving  distress  from  unem- 

^ Sixteenth  Annual  Report  Poor  Law  Board,  1863-4,  p.  15.  ^ Ibid.,  p.  28. 

3 Sixteenth  Annual  Report  Local  Government  Board,  C.  5131,  1886-7.  App.  A.  (4), 
pp.  6-7.  Cf.  Jackson  and  Pringle’s  Report,  App.  A.,  p.  11,  and  Return  of  Pauperism 
and  Distress  [H.C.  69,  1886],  pp.  9-10.  26  & 27  Viet.,  c.  70. 
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ployment.  It  is  true  that  there  is  evidence  that,  in  some  districts,  the 
Municipal  Authorities  were  already  in  the  habit  of  providing  additional 
work  in  times  of  unemployment.  But  what  the  Central  Authority  now 
did  was  to  insist  on  the  “ relief”  nature  of  such  work  by  recommending 
that  the  “wages”  should  be  below  the  normal,  and  that  the  men  should 
be  taken  on  by  recommendations  from  the  Guardians.  Men  were  to 
apply  for  relief  to  the  Guardians  and  were  then  to  be  transferred  to 
the  Municipal  Authorities.^  In  other  words,  the  workers  were  employed 
in  their  character  as  applicants  for  relief  and  not  in  their  character  as 
independent  workmen.  The  Municipal  Authorities  were  being  urged  to 
become  a second  “relief  authority”  ; and  it  is  interesting  to  note  that 
at  any  rate  in  some  districts,  as  for  example  at  Poplar,  there  was  at  the 
outset  considerable  reluctance  on  the  part  of  the  Municipal  Authorities 
to  take  upon  themselves  this  new  responsibility. ^ 

390.  Extent  of  Municipal  Relief  Worh. — The  Circular  of  1886  was 
re-issued  by  the  Local  Government  Board  in  subsequent  years,^  and  it 
ultimately  came  to  be  generally  considered  a moral  obligation  of  the 
Municipal  Authorities  to  open  special  relief  works  for  the  unemployed 
in  all  times  of  special  or  even  seasonal  distress.  We  have  unfortunately 
no  figures  to  show  definitely  to  what  extent  the  Municipal  Authorities 
provided  relief  for  the  unemployed,  but  it  is  clear  from  the  particulars 
given  in  Sir  Hubert  Llewellyn  Smith’s  Report  of  1893,  and  in  our  own 
Investigators’  Report,  that  the  amount  of  relief  thus  given  outside  the 
Poor  Law  must  have  been  very  considerable  indeed.^  For  instance  in 
Bradford,  between  October  1904  and  January  1906,  the  corporation 
provided  relief  works  for  1,973  men  to  whom  they  paid  nearly  £12,000 
in  wages. ^ In  the  same  way  during  a period  of  six  months  the  Municipal 
Authorities  in  London  relieved,  at  a cost  of  over  £100,000  in  wages 
alone,  an  indefinite  number  of  workmen  who  in  a single  month  amounted 
to  over  13,000.6 

391.  Assuming,  therefore,  the  existence  during  the  last  twenty  years 
of  this  ancillary  system  of  relief  by  the  Municipal  Authorities  we  now 
propose  to  examine  briefiy  its  effects. 

Defects  of  Municipal  Relief  Works. 

392.  Indiscriminate  acceptance  of  men  for  relief-works. — In  con- 
sidering the  provision  by  municipalities  of  relief  works  for  the  better 
class  of  the  unemployed,  the  first  difficulty  which  arises  is  that  the 
Municipal  Authorities  have  no  staff  or  machinery  for  ensuring  that  the 
men  relieved  by  them  really  are  of  that  class.  We  have  seen  that  the 
mass  of  unemployment  is  among  the  casual  and  unskilled  labourers  and 
the  “ incapables  ” chronically  in  distress,  whom,  even  in  1886,  it  was  the 
intention  of  the  Local  Government  Board  to  leave  to  the  Poor  Law.  It 
was,  therefore,  a fair  assumption,  that,  unless  strict  discrimination  were 
used,  there  would  be  a tendency  for  the  new  relief  works  (ex-hypothesi 
more  attractive  than  the  Poor  Law)  to  be  utilised  by  the  incapables  to 
the  exclusion  of  the  capables.  The  Local  Government  Board  apparently 
hoped  to  guard  against  this  difficulty  by  suggesting  that  the  Municipal 
Authorities  should  only  employ  men  on  the  recommendation  of  the 
Guardians,  who  would  presumably  use  the  Poor  Law  machinery  of 

^ Sixteenth  Annual  Report  Local  Government  Board,  C.  5131, 1886-7  ; xVpp.  A.,  No.  4, 
pp.  5-7.  ^ Pringle’s  App.  II.  to  Jackson  and  Pringle’s  Report,  pp.  61,  62.  Lockwood, 

13372.  ■*  App.  to  Jackson  and  Pringle’s  Report,  Part  III.  “Dawson,  Yol.  IX.,  App. 

xc.  (2).  6 Mr.  Whitmore’s  Return,  H.C.,  193-1905. 
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inquiry  to  ascertain  whether  the  cases  were  really  suitable  for  such 
recommendation.  While,  however,  there  is  evidence  that  in  a few  cases 
the  municipalities  did  take  on  the  men  sent  to  them  by  the  Guardians, 
we  cannot  find  that  as  a rule  there  was  anything  in  the  nature  of  strict 
co-operation  between  the  municipalities  and  the  Guardians  in  the  matter. 
The  list  of  instances  of  such  co-operation  given  by  Messrs.  Jackson  and 
Pringle^  is  very  short,  when  we  consider  the  vast  extent  to  which  it  is 
admitted  that  this  form  of  employment-relief  was  used.  We  infer, 
therefore,  that,  as  suggested  by  Messrs.  Jackson  and  Pringle,  in  most 
cases  it  was  left  to  the  municipal  surveyor  to  select  the  “ unemployed  ” 
whom  the  municipality  were  to  relieve.  “ The  usual  system  has  been  to 
vote  a sum  from  the  rates  for  certain  work  . . . and  to  open  a register 
for  the  unemployed  at  the  borough  surveyor’s  or  engineer’s  office  or 
depot;  little  or  no  inquiry  was  made  usually  in  these  cases’’:^  and 
again : — 

“ These  bodies  have  no  investigating  staff.  Discrimination  has  sometimes  been 

exercised  by  the  surveyor’s  superintendent The  men  were  generally  taken 

from  the  unemployed  registry,  and  it  has  always  been  the  practice  to  give  preference 
to  the  neediest  applicants  with  large  families.’’  * 

393.  Sir  Hubert  Llewellyn  Smith,  in  his  report  on  these  municipal 
relief  works  in  1893,  says  : — 

“ It  appears,  for  example,  to  be  conclusively  shown  . . . that  the  offer  of  work 
without  discrimination  to  all  applicants  is  likely  to  attract  large  numbers  of  a class 
for  whom  it  is  unlikely  to  be  of  permanent  benefit.  Many  (though  not  all)  of  the 
local  authorities  who  carried  out  relief  works  during  the  past  winter  were  sufficiently 
alive  to  this  fact  to  attempt  some  kind  of  sifting  process,  though  the  tests  applied 
were  not  always  of  a very  searching  character.  It  would  appear,  moreover,  that 
the  inquiry  was  usually  merely  directed  to  ascertain  fitness  for  employment  on  the 
relief  works,  and  did  not  extend  to  the  question  of  the  possibility  of  permanent 
assistance.” 

394.  It  seems  clear,  therefore,  that  no  effective  measures  were  taken 
by  the  municipalities,  as  a whole,  to  ensure  that  they  should  confine 
their  relief  of  the  unemployed  to  the  particular  class  of  workmen  sug- 
gested by  the  Local  Government  Board. 

395.  Relief  works  attractive  to  casual  labourers. — But  further 
than  this,  the  method  of  apportioning  the  work  was  in  most 
cases  such  as  to  make  it  especially  attractive  to  the  lower  class 
of  unskilled  labourers,  which,  as  has  been  indicated,  the  Local  Govern- 
ment Board  never  intelided  should  be  relieved  by  the  municipalites.  As 
a rule  the  relief  work  was  divided  up  among  as  many  men  as  possible 
into  daily  doles  of  work,  with  effects  which  have  been  well  described  by 
Mr.  Walter  Long,  M.P.  : — 

“ The  municipalities,  since  they  could  not  possibly  find  work  for  all  the  unem- 
ployed, . . . adopted  a most  unfortunate  shift.  They  gave  the  men  so  much  work 
apiece — Le.,  if  they  had  1,000  men  and  only  enough  work  for  200,  instead  of  care- 
fully sifting  the  1,000  and  selecting  the  200  most  likely  to  be  helped  by  relief  work, 
they  gave  all  the  1,000  one  day’s  work  each,  so  that  you  had  200  employed  on  the 
Monday,  200  others  on  the  Tuesday,  and  so  on.  Thus  the  good  men  suffered  and 
the  loafers  benefited,  getting  their  one  or  two  days’  work  a week  and  loafing  the 
rest  of  the  time.”  ^ 

396.  Mr.  Long’s  evidence  as  to  the  prevalence  of  the  system  of  “ dole- 
work”  is  corroborated  by  a number  of  other  witnesses^  and  also  by 

^ Jackson  and  Pringle’s  Report,  pp.  45-7.  ^Ibid.,  p.  89.  ^ Ibid.,  p.  43.  ^ Ibid.,  p.  37. 

^Long,  78465.  ® Angel,  Vol.  IX.,  App.  Ixxxviii.  (2)  ; Jameson,  Vol.  IX.,  App.  xci. 

(2);  Maynard,  78371  (14);  Stepney,  79644-5;  Connolly,  99146  (5);  Bailward,  78703 
(2),  78708-9,  78871-78931-2  ; Morris,  79033  (10),  79049-51  ; Heckford,  80573-9,  80691- 
703,  80592,  80619-21  ; Balfour,  77744  ; Somers,  82377  (4)  ; Gageby,  99299  ; Wood,  Vol. 
VII.,  App.  Ixxxv.  (15). 
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a reference  to  the  very  interesting  table  contained  in  Sir  Hubert 
Llewellyn  Smith’s  report  of  1893.  From  the  conclusions  of  that  report, 
we  may  also  quote  the  following  passage : — 

“ Loafers  and  tramps  are  not  unwilling  to  do  a couple  of  days’  work — even  hard 
work  ; and  many  who  will  work  for  weeks  together  three  days  in  each  week, 
would  be  weeded  out  if  they  were  compelled  to  work  every  day.  This  being  so, 
schemes  which  merely  provide  a few  days’  work  for  a large  number  of  men  in  suc- 
cessive relays  are  of  all  others  the  most  likely  to  be  abused.  They  offer  work  in 
the  form  which  exactly  suits  those  who  are  unwilling  to  submit  to  continuous 
exertion,  while  doing  very  little  for  those  really  in  distress.  The  plan  of  employing 
men  in  two  shifts — three  days  a week  each — is  recommended  on  the  ground  that  it 
gives  them  a chance  to  look  out  for  work  during  the  rest  of  the  week,  but  against 
this  very  real  advantage  must  be  set  the  encouragement  offered  to  loafers  by  an  ar- 
rangement which  falls  in  with  their  habits.”  ^ 

Such  a system  is,  in  fact,  nothing  but  municipal  casual  labour,  offering 
additional  points  in  favour  of  that  gamble  for  a weekly  existence  which 
is  the  vice  and  the  attraction  of  the  casual’s  life. 

397.  We  may,  therefore,  take  it  that,  in  the  municipal  relief  system 
which  followed  the  Circular  of  1886,  the  municipalities  not  only  failed 
to  take  adequate  steps  to  exclude  the  casual  labourers,  but  even  took 
positive  steps  to  attract  them.  It  is  a natural  inference  that  the 
municipal  relief  works  “ relieved  ” chiefly  the  loafer  and  the  casual 
labourer,  and  this  is,  in  fact,  the  burden  of  most  of  the  evidence  on  the 
subject  which  we  have  been  able  to  collect.  Here  and  there,  as  in 
Birmingham,  we  have  been  told  that  the  better  class  of  workman  has 
been  assisted  by  the  municipality,^  but  elsewhere,  and  especially  in 
London,  the  evidence  is  conclusive  that  the  relief  works  were  frequented 
by  the  under-employed  casual,  the  “ professional  unemployed,”  ^ and  the 
loafer.  At  Newcastle,  for  instance,  as  early  as  1895  the  city  engineer 
reported  : — 

“ Decent  men  willing  and  wishful  for  work  . . . are  even  intimidated  and  pre- 
vented from  doing  their  best  by  those  with  whom  they  must  work.  Several  cases 
came  to  our  knowledge  last  year  where  men  were  threatened  for  doing  more  than 
the  ‘ professional  ’ unemployed  thought  was  sufficient.” 

But  even  more  striking  is  the  evidence  of  the  surveyor  of  Chelsea  before 
the  Select  Committee  of  the  House  of  Lords  in  1888 : — 

“ The  surveyor  has  seen  a number  of  the  unemployed  to  whom  he  gave  work 
walking  about  the  streets  since,  and  is  afraid  they  were  not  men  who  would  be  con- 
sidered first-class  workmen.  They  were  either  men  who  had  never  had  regular  work  or 
did  not  have  it  now.  The  police  told  him  he  had  a great  number  of  thieves.  Some  men 
were  discharged  because  they  struck  for  higher  wages  : they  stood  round  the 
works  for  a good  length  of  time  and  then  gradually  drifted  off  into  their  old  haunts, 
walking  about  the  streets  and  so  forth.  He  did  not  know  that  they  found  employ- 
ment elsewhere,  and  does  not  know  how  they  live  at  any  time.  Fifty  per  cent,  of 
the  tales  they  told  of  their  distress  was  imposture,  he  was  sure,  but  there  was  un- 
doubtedly a dismal  background  of  fact  which  was  very  painful  to  listen  to.  . . . 
When  snowstorms  occur  he  would  put  on  first  the  unemployed  and  then  afterwards 
the  more  industrious  labourers  who  were  thrown  out  by  the  storm  ; men  of  a superior 
class  to  the  former,  being  out  of  work  temporarily,  while  these  are  out  of  work 
generally.”  ^ 

398.  Demoralising  effect  of  relief-works. — It  isopen  to  doubt  whether 
the  municipal  relief  works,  in  addition  to  attracting  the  casual  labourers, 
did  not  even  add  to  their  numbers.  One  experienced  witness 
informed  us  that : — 

“The  natural  result  was  that  before  long  ‘ a day  from  the  vestry’  came  to  be 

^Jackson  and  Pringle’s  Report,  p.  37  ; Humphreys,  79407’ (16-20)  ; Manfield,  Yol. 
YIII , App.  xlix.  (3);  Fairchild,  Yol.  YIII.,  App.  xxiv.  (10),  Fothergill,  43827. 
^ Crooks,  91316-8  ; Heckford,  8730-1  ; Humphreys,  79407  (20).  Jackson  and 
Pringle’s  Report,  p.  131.  * Ibid.,  p.  45. 
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looked  upon  as  a matter  of  right  and  its  refusal  as  an  injustice.  Crowds  gathered 
round  the  vestry  every  winter  waiting  for  work  and  gradually  losing  their  hold  upon 
the  open  labour  market.  At  a meeting  of  the  vestry  in  1895  a young  man  com- 
plained that  ‘ he  "had  been  up  every  day  for  ten  weeks,  but  had  not  been  taken  on 
once,’  and  he  was  one  of  many.  Almost  every  man  capable  of  work  who  applied  to 
the  Charity  Organisation  Society  or  the  guardians  had  had  one  or  more  days  from 
the  vestry,  and  a generation  has  grown  up  which  has  learned  to  look  upon  it  as  a 
right.”  ^ 

A similar  criticism  is  also  made  by  the  Bishop  of  Stepney,  who  says  ; — 

“ This  is  a plan  which  obviously  rather  creates  a class  of  unemployed.  ...  In 
several  boroughs  there  is,  or  until  recently  was,  a real  danger  of  a class  of  perma- 
nently unemployed  expecting  winter  by  winter  to  subsist  on  doles  of  municipal 
work.”  ^ 

399.  Another  defect  of  relief  works  to  which  frequent  reference  has 
been  made  in  the  evidence  submitted  to  us,  is  its  demoralising  effect  on 
the  industrial  capacity  of  the  men  employed.  We  have  seen  how 
demoralising  in  this  sense  is  the  test-work  supplied  in  workhouses  and 
labour-yards  as  a condition  of  relief,  and  we  think  it  may  generally  be 
said  of  municipal  relief  work  that,  in  proportion  as  emphasis  is  laid  on 
its  relief  character  and  not  on  its  commercial  character,  so  the  work 
degenerates  from  helpful,  manly  exertion  for  wages  into  the  inefficient 
and  lazy  performance  of  the  necessary  prelude  to  a meal.^ 

400.  Excessive  cost  of  relief  work. — If  the  men  are  taken  on  in  relief 
work  because  they  are  destitute  and  not  because  they  are  workmen,  it 
follows  that  their  capacity  as  workmen  has  no  bearing  on  the  question 
of  their  employment  or  discharge.  As  we  have  seen,  among  the  unem- 
ployed, are  always  a number  and  sometimes  a majority,  of  inefficients, 
who  have  become  so  from  want  of  food,  of  training,  or  of  brains.  These 
inefficients  set  the  pace  at  relief-works,  just  as  the  least  efficient  vessel 
in  a fleet  sets  the  pace  of  the  fleet.  The  pace  and  standard  of  the 
inefficients  on  relief-works  spread  by  contagion  and  example  to  the  few 
efficient  men  employed,  with  the  result  that  there  is  a general  deteriora- 
tion in  the  industrial  efficiency  on  relief-work.  Hence  the  extravagant 
cost  of  relief-work,  as  compared  with  commercial  work,  which  has  been 
so  generally  admitted.^ 

401.  The  whole  subject  has  been  dealt  with  at  length  in  Messrs.  Jack- 
son  and  Pringle’s  Report,®  from  which  we  may  quote  the  following 
instances  in  support  of  our  remarks  : — 

“ Some  forty  or  fifty  select  outdoor  labourers  from  the  register  of  the  unemployed 
at  Blackburn  were  put  on  to  sewer  excavation.  It  is  said  that  the  few  permanent 
men  who  were  put  with  them  and  the  better  of  the  Unemployed  themselves,  got 
demoralised  on  relief  works.  The  Borough  Surveyor  says  that  he  would  not  again 
mix  men,  and  he  estimated  that  where  an  ordinary  man  would  do  5s.  worth  of 
work,  an  ‘ Unemployed  ’ would  only  do  Is.  worth.”  ® 

“ From  St.  Pancras  we  were  informed  that  the  cost  of  painting  the  arc  lamp 
columns  by  the  unemployed  amounted  to  about  8s.  6d.  as  against  6s.  by  contract  in 
the  open  market.  ‘ It  certainly  was  not  so  well  done,  in  spite  of  rigid  supervision.’  ” ' 
“ In  Stepney  the  borough  engineer  worked  out  the  cost  carefully  a year  or  two 
back  and  there  was  an  increase  of  33  per  cent,  over  ordinary  labour.”® 

“ At  Gateshead  the  Church  Army  Captain  thought  the  Distress  Register  men 
worse  than  his  ordinary  clients.  The  estimated  value  of  their  wood-chopping 
work  was  £35  Os.  lid.,  for  which  they  were  paid  £99  8s.  6d.  Various  other  work 

1 Bailward,  78703  (2).  ^ Stepney,  79619  (8).  See  also  Angel,  Vol.  IX.,  App.  Ixxxviii. 
(5).  ® Eighteenth  Annual  Report  Poor  Law  Board,  1865-6  ; Cf.  Rawlinson,  pp.  44-45. 

^ Long,  78460  (4)  ; Somers,  82376  (4)  ; Heckford,  80722-7  ; Fair,  81545  ; Wood,  80221 
(10-13)  ; Tagg,  Vol.  VIII.,  App.  Ixxvii.  (8)  ; Fairchild,  Vol.  VIII.,  App.  xxiv.  (12)  ; 
Sutton,  Vol.  VIII.,  App.  Ixxvi.  (5).  “ Jackson  and  Pringle’s  Report,  pp.  125-132. 

® Ibid.,  p.  127.  7 p.  125.  8 
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was  given  at  Gateshead,  excavating,  painting  and  stonebreaking  at  a total  cost  in 
wages  of  £654  48.,  of  which  the  estimated  value  was  £447  5s.  2d.”^ 

“ At  Liverpool  work  which  cost  £2,000  was  only  estimated  as  worth  £350  to 
£400.  (Returns  of  the  Local  Government  Board.)  ^ * 

“At  York  about  91  acres  at  Naburn  Asylum  were  dug  over  by  the  unemployed. 
They  were  paid  £498  IGs.,  but  the  value  of  the  work,  as  estimated  after  consulta- 
tion with  various  farmers,  was  £57.”® 

402.  But  we  would  especially  draw  attention  to  the  following  instances 
in  support  of  the  view  that,  the  more  the  conditions  of  the  undertaking 
approach  the  commercial  and  recede  from  the  eleemosynary,  the  better 
the  industrial  results  of  the  work. 

“ In  1905-6  the  borough  surveyor  (Woolwich)  reported  that: — ‘Asa  rule  the 
men  showed  a willingness  to  earn  their  wages.  There  was  little  fault  to  find  with 
them  when  fairly  started,  and  a larger  proportion  were  as  capable  as  the  regular 
men.’  The  men  chosen  by  the  surveyor  in  1905-6  were  employed  by  the  borough 
under  the  usual  conditions,  i.e.,  likely  men  only  were  chosen  and  told  they  must 
earn  their  wages.  Practically  all  the  men  recommended  by  the  distress  committee 
to  the  surveyor  were  employed  by  him.  The  business  of  recommending  and 
employing  were  kept  clearly  separate,  and  this  was  thought  to  explain  the  success 
achieved.”  ^ 

“ An  interesting  case  is  that  of  Barking,  where  twenty  men  were  employed  for 
four  months.  They  were  at  first  paid  at  a rate  which  led  to  an  expenditure  of 
Is.  5d.  for  painting  a single  bay  of  iron  railings.  The  council  thought  this  excessive 
and  offered  lOd.  for  the  same  work,  paying  by  the  work  done.  The  men  accepted 
the  offer  and  are  said  to  have  ‘ earned  good  money.’  ” ® 

403.  In  some  cases  the  cost  of  relief  works  has  been  still  further 
heightened  by  the  payment  to  the  unemployed  of  “ full  Trade  Union 
rate  of  wages  even  when  the  men  were  obviously  not  of  the  Trade  Union 
class  or  standard  of  efficiency.”®  This  device,  while  it  purports  to 
assimilate  the  relief-works  to  ordinary  commercial  works,  is  economically 
considered,  only  a method  of  increasing  the  eleemosynary  nature  of  the 
undertaking ; the  difference  between  the  actual  and  the  market  cost  of 
the  work  is  thereby  increased,  and  that  difference  is  a measure  of  the 
increased  free  gift  of  money  from  the  pockets  of  the  ratepayers  to  the 
pockets  of  the  unemployed. 

404.  There  is  no  doubt,  therefore,  that  municipal  relief-works,  whether 
at  or  below  Trade  Union  rates  of  wages,  have  been  found  by  general 
experience  to  be  a most  costly  device  for  concealing  the  fact  that  a 
certain  number  of  workmen  are  reduced  to  dependence  upon  the  rates. 
Of  the  cost  in  itself  there  would  perhaps  be  little  reason  to  complain,  if 
the  device  had  proved  of  real  help  to  the  workmen  : but  unfortunately 
the  relief  works  have  been  useless  as  a remedy  and  demoralising  as  a 
method.  In  fact  in  many  places,  as  for  example  at  West  Ham  and 
Leicester,®  the  municipal  relief  works,  which  were  intended  to  be 
exceptional  and  reme  lial,  became  seasonal  and  casual  in  their  nature,  and 
as  prejudicial  to  the  workmen  as  any  other  form  of  seasonal  or  casual 
employment. 

405.  Effect  of  relief-work  on  municipal  authorities. — Nor  is  a sys- 
tem of  municipal  relief-works  entirely  free  from  a demoralising  effect 
on  the  authorities  who  provide  them.  Town  councillors  may  find  them- 
selves open  to  pressure  from  their  constituents  which  it  is  difficult  to 
resist,®  especially  if,  as  in  some  localities,  35,  38,  or  even  47  per  cent,  of 

^ Jackson  and  Pringle’s  Report,  p.  128.  ^ Ibid..,  p.  129.  ® Ihid.^  p.  130.  ■*  Ibid..,  p.  126. 
® Ibid..,  p.  127.  ® Ibid..,  p.  131.  " Humphreys,  79407  (20).  ® Pringle’s  App.  ii.  to 

Jackson  and  Pringle’s  Report,  pp.  153  et  seq.  ® Wheatley,  Vol.  VTII.,  App.  Ixxxii. 
(2)  ; Manfield,  Yol.  VIII.,  App.  xlix.  (3)  ; Green,  Vol.  VIII.  App.  xxxii.  (13)  ; Bail- 
ward,  78703  (2). 


PART  VI. — Chapter  3. 


MUNICIPAL  RELIEF  WORKS.  489 

those  applying  for  work  have  the  right  to  vote  at  the  election  of  the 
local  authority  which  is  expected  to  supply  the  work.^  But  it  is  obvious 
that  no  considerations  should  be  allowed  to  enter  into  the  question  of 
providing  relief-works  other  than  the  dispassionate  decision  as  to 
whether,  firstly,  the  situation  justifies  the  faking  of  special  measures, 
and,  secondly,  whether  relief-works  can  be  opened  in  the  particular 
locality  such  as  will  benefit  the  unemployed  without  prejudicing  the 
employed. 

406.  The  forestalling  of  ordinary  ^vorh. — This  local  pressure  from 
within  a Borough,  combined  with  the  Central  Authority’s  pressure 
from  without,  has,  we  have  no  doubt,  in  many  cases  caused  Local 
Authorities  to  forestall,  by  relief-works,  work  which  they  would  in  the 
ordinary  course  of  events  have  shortly  put  in  hand,  and  upon  which 
they  would  have  largely  or  exclusively  employed  their  regular  staff  of 
workmen.  The  ordinary  work  to  be  done  by  Local  Authorities  is 
provided  for  in  their  estimates,  and  so  far  as  possible  it  is,  or  should 
be,  arranged  so  that  the  work  is  performed  by  men  employed  through- 
out the  year.  If,  therefore,  ordinary  work  is  anticipated  and  made 
into  relief-work  for  the  unemployed,  it  either  displaces  these  permanent 
hands,  or  lessens  the  amount  of  work  they  would  otherwise  have 
performed  and  been  paid  for.  According  to  our  Special  Investigators, 
the  forestalling  of  the  work  of  the  more  regular  labourers  by  postponing 
a Borough  Council’s  works  to  the  winter  for  the  relief  of  the  unem- 
ployed has  been  fairly  common,  especially  in  the  provinces.^  The 
hardship  generally  falls  on  the  class  of  men  who  are  regularly  taken  on 
when  an  expansion  of  municipal  work  occurs — the  Municipal  Authorities’ 
second  list  men.  But  occasionally  the  regular  municipal  employees  are 
also  affected.  The  Bethnal  Green  Distress  Committee  point  out  : — 

“ Carrying  out  . . . ordinary  work  at  an  earlier  period  than  is  necessary  is  directly 
calculated  to  have  the  effect  of  causing  at  a future  date  a reduction  in  the  number 
of  men  regularly  employed.  . . . This  means  that  the  better  class  of  workmen  . . . 
become  unemployed  for  the  sole  reason  that  the  work  . . . has  been  done  at  an 
earlier  period  by  the  unemployed  at  a much  greater  cost  and  with  far  less  efficiency.”® 

407.  Instances  in  illustration  of  this  tendency  are  cited  by  Messrs. 
Jackson  and  Pringle,  and  given  elsewhere  in  our  evidence,  and  though 
we  have  no  reason  to  believe  that  there  has  as  yet  been  any  considerable 
displacement  of  regul^^r  municipal  employees  by  reason  of  relief-works, 
it  is  obvious  that  the  tendency  to  such  displacement  must  increase  in 
proportion  as,  year  by  year,  the  number  of  extraordinary  and  financially 
feasible  undertakings  available  as  relief-works  diminishes,^  leaving  in 
effect  no  scope  for  relief-works  except  the  ordinary  work  of  the  Local 
Authorities. 

408.  Conclusions  as  to  municipal  relief-works. — We  have  now  shown 
that  municipal  relief-works  have  not  assisted  but  rather  prejudiced  the 
better  class  of  workmen  they  were  intended  to  help.  On  the  other  hand 
they  have  encouraged  the  casual  labourers,  by  giving  them  a further 
supply  of  that  casual  work  which  is  so  dear  to  their  hearts  and  so 
demoralising  to  their  character.  They  have  encouraged  and  not  helped 
the  incapables ; they  have  discouraged  and  not  helped  the  capables. 
Moreover,  the  provision  of  artificial  work  for  unskilled  labourers  in 
particular  localities  can  only  tend  to  fix  in  such  localities  these  agglom- 
erations of  unskilled  labour,  to  disperse  which  is  one  of  the  solutions  of 

^Jackson  and  Pringle’s  Report,  pp.  74-5.  ^ Ibid.,  pp.  117-9.  ^ Ibid.,  p.  117. 

Richardson,  91141  (14). 
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local  unemployment.  We  regret,  therefore,  that  we  must  pronounce 
the  system  of  relief-works  suggested  by  the  Local  Government  Board 
Circular  of  1886  a failure,  and  we  support  our  condemnation  of  them  by 
the  followino-  extract  from  the  Report  of  our  Special  Investigators  : — 

“ The  Municipal  Relief  Works,  encouraged  by  Mr.  Chamberlain’s  circular  in  1886, 
have  been  in  operation  for  twenty  years,  and  must,  we  think,  be  pronounced  a com- 
plete failure — a failure  accentuated  by  the  attempt  to  organise  them  by  the  Unem- 
ployed Workmen’s  Act  of  1905.  The  evidence  we  have  collected  seems  conclusive 
that  relief  works  are  economically  useless.  Either  ordinary  wmrk  is  undertaken,  in 
which  case  it  is  merely  forestalled,  and,  later,  throws  out  of  employment  the  men 
who  are  in  the  more  or  less  regular  employ  of  the  councils,  or  else  it  is  sham  work 
which  we  believe  to  be  even  more  deteriorating  than  direct  relief.  If  the  ‘ right 
to  work  ’ is  to  be  construed  as  the  right  to  easy  work,  we  are  directly  encourag- 
ing the  lazy  and  incompetent  and  discouraging  the  trade  unionist  and  tbe  thrifty. 
The  evidence  seems  very  strong  that  most  men  on  relief  works  do  not  do  their  best, 
and  to  pay  them  less  than  ordinary  wages  only  encourages  the  belief  that  they  are 
not  expected  to  do  so.  Competence  to  do  the  work  required  should  be  the  basis 
for  selection  of  men  for  work,  not  destitution  and  a large  family.  These  are  very 
good  reasons  for  giving  relief,  but  not  for  giving  work.'’  ^ 

(4). — The  Unemployed  Workmen  Act,  1905. 

409.  It  was  with  a view  to  remedying  some  of  the  defects  in  those 
methods  of  relieving  the  able-bodied,  which  we  have  reviewed  in  the 
previous  sections,  that  in  the  winter  of  1903-4  Mr.  Walter  Long,  then 
President  of  the  Local  Government  Board,  started  his  scheme  of  Joint 
Committees  for  dealing  with  the  unemployed  in  London,*  which  has 
since  been  developed  and  legalised  in  the  Unemployed  Workmen  Act  of 
1905.2 

410.  To  make  intelligible  the  criticisms  which  we  shall  find  ourselves 
obliged  to  pass  on  the  Act,  it  is  necessary  that  we  should  devote  a short 
space  to  a description  of  the  authorities  it  set  up  ; of  the  classes  of  work- 
men with  whom  it  was  intended  to  deal ; of  the  methods  contemplated 
for  assisting  such  workmen  ; and  finally,  of  the  methods  by  which  the 
Act  is  financed. 

411.  Authorities  set  up  under  the  Act. — We  have  seen  how  the 
problem  of  relief  to  the  able-bodied  is  largely,  if  not  exclusively,  an 
urban  problem,  and  it  is  significant  of  this  incidence  of  unemployment 
that  the  Unemployed  Workmen  Act,  following  the  precedent  of  Mr. 
Long’s  precursory  scheme  of  1903-4,  first  sets  up  machinery  for  London,^ 
subsequently  applies  that  machinery  to  the  large  urban  centres  outside 
London,^  and  lastly  enables  smaller  urban  centres  and  the  rural  districts 
to  apply  for  permission  to  set  up  machinery  if  necessary.  In  London 
every  Borough  Council  was  to  appoint  a Distress  Committee  consisting 
of  members  of  the  Borough  Council,  of  the  Boards  ol  Guardians,  and  of 
persons  experienced  in  the  relief  of  distress.  Exercising  authority  over 
the  whole  of  London,  there  was  to  be  appointed  a Central  Body  consist- 
ing partly  of  members  of  the  Distress  Committees,  partly  of  members 
of  the  London  County  Council,  partly  of  co-opted  persons,  and  partly 
of  persons  nominated  by  the  Local  Government  Board. ^ 

412.  In  ever}^  Borough  and  urban  district  outside  London,  with  a 
population  of  50,000  and  over,  there  was  to  be  compulsorily  established 

* For  details  of  this  scheme  see  Jackson’s  Report  on  Uneinplo3'’ment,  pp.  68,  etc.  See 
also  that  Report,  p.  133  for  references  to  the  recommendations  and  conclusions  of  various 
Commissions  and  authorities  on  Unemployment  Distress. 

Mackson  and  Pringle’s  Report,  p.  148.  ^5  Edw.  VII.,  c.  18.  ^ Ibid.,  Sec.  1., 

Ibid..,  Sec.  2.  * Ibid..,  Sec.  1 (1). 
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a Distress  Committee  on  the  London  pattern,  and  combining  the  powers 
both  of  a Distress  Committee,  and  of  a Central  Body.^  A Distress 
Committee  on  similar  lines  might  also  be  established  by  the  Local 
Government  Board  in  any  Borough  or  urban  district  with  a population 
of  less  than  50,000,  but  not  less  than  10,000,  on  the  application  of  the 
Council  of  the  Borough  or  district. 

Moreover  the  Board  might,  on  the  application  of  a County  or  Borough 
or  District  Council  or  Board  of  Guardians,  or  on  their  own  initiative, 
establish  in  any  county  or  part  of  a county,  a Central  Body  and  Dis- 
tress Committees  with  similar  constitutions  and  similar  powers  and 
duties  to  those  of  the  Central  Body  and  Distress  Committees  in  London.^ 

413.  In  Counties,  Boroughs,  and  districts,  where  no  Distress  Com- 
mittee was  set  up,  it  was  provided  that  the  County  Council  or  County 
Borough  Council  should  appoint  a Special  Committee  to  collect  and 
supply  information  as  to  the  conditions  of  labour  in  their  district  by 
means  of  Labour  Exchanges,  etc.^  We  have  no  evidence  to  show  that 
effect  was  given  to  this  valuable  provision  by  the  Local  Authorities,  or 
that  any  pressure  was  put  upon  them  to  do  so. 

414.  In  all,  29  Distress  Committees  and  a Central  Body  have  been 
established  in  London,  and  89  Distress  Committees  in  the  Provinces.'^  * 
It  will  be  observed  that  the  establishment  of  Distress  Committees  only 
applied  compulsorily  to  the  large  urban  centres.  We  understand  that 
Distress  Committees  have  been  formed  in  14  urban  districts  with  a 
population  of  less  than  50,000  in  1901,  and  that  no  Central  Body  or 
Distress  Committees  on  the  London  plan  have  been  established  in  pro- 
vincial counties. 

415.  Duties  of  the  Local  Authorities. — The  main  duties  of  the  Dis- 
tress Committees  in  London  are  to  acquaint  themselves  with  the  conditions 
of  labour  within  their  area,  and,  when  so  required  by  the  Central  Body, 
to  receive,  inquire  into,  and  discriminate  between  any  applications  made 
to  them  from  persons  unemployed.^  Outside  London,  as  already 
explained,  the  Distress  Committees  have  all  the  powers  possessed  in 
London  by  the  Distress  Committees  and  the  Central  Body.  This  dis- 
tinction must  be  borne  in  mind  in  what  follows. 

416.  A Distress  Committee  may  endeavour  to  obtain  work  for  a suit- 
able applicant,  but  hav^e  no  power  to  provide  work  for  him.  They  must 
refer  to  the  Central  Body  all  cases  for  whom  they  are  unable  to  obtain 
work,  but  for  whom  they  think  work  should,  if  possible,  be  provided.® 
The  Distress  Committees  are  also  to  keep  a register  of  the  Unemployed 
and  a record  or  case  paper  with  regard  to  each  applicant  who  comes 
before  them:  and  before  “entertaining”  a case  they  are  bound  to 
inquire  into  it.”^ 

417.  The  main  functions  of  the  Central  Body  are : 

(1.)  To  decide  when  the  Distress  Committees  can  begin  to  receive 
applications  from  unemployed  persons  ; ® 

(2.)  To  superintend  and  as  far  as  possible  co-ordinate  the  action  of 
the  Distress  Committees  ; ^ 

* One  of  these  Committees,  that  of  Northfleet,  was  dissolved  in  August,  1907. 

^ 5 Edw.  YII.,  c.  18,  Sec.  2(1).  ^ Ibid.,  Sec.  2 (2).  ® Ibid.,  Sec.  2 (3).  Return  as  to 
the  Proceedings  of  Distress  Committees,  etc.,  for  year  ending  March  31st,  1908,  p.  2. 
" 5 Edw.  YII.,  c.  18,  Sec.  1 (2).  « Ibid.,  Sec.  1 (3).  ? gee.  1 (2)  ; St.  R.  and 

O.,  1905,  No.  1071,  Art.  YI.  (1).  « 5 Edw.  YII.,  c.  18,  Sec.  1 (2).  « Ibid., 

Sec.  1 (4). 
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(3.)  To  establish,  take  over  or  assist  labour  exchanges  or  employ- 
ment registers  and  collect  information.^ 

(4.)  To  assist  an  unemployed  person  referred  to  them  by  a Dis- 
tress Committee,  by  aiding  his  emigration  or  migration  or  by  pro- 
viding, or  contributing  towards  the  provision  of,  temporary  work  in 
such  manner  as  they  think  best  calculated  to  put  him  in  a position 
to  obtain  regular  work  or  other  means  of  supporting  himself.^ 

418.  Classes  of  persons  who  can  he  assisted  under  the  Act. — The 
qualifications  for  assistance  under  the  Act  are  of  a two-fold  nature  : 
firstly,  those  prescribed  by  the  Act,  and  secondly,  those  prescribed  by 
Regulations  of  the  Local  Government  Board. 

419.  The  qualifications  prescribed  by  the  Act  are  : — 

(1.)  That  the  applicant  must  have  resided  for  not  less  than  12 
months  immediately  before  the  application  in  the  district ; ^ 

(2.)  That  the  applicant  is  honestly  desirous  of  obtaining  work ; 

(3.)  That  he  is  temporarily  unable  to  do  so  from  causes  over  which 
he  has  no  control ; 

(4.)  That  his  case  is  capable  of  more  suitable  treatment  under  the 
Act  than  under  the  Poor  Law.^ 

420.  The  qualifications  prescribed  by  the  Local  Government  Board 
now  in  force  are  : — 

(1.)  That  the  applicant  is  of  good  character ; 

(2.)  That  he  has  not  from  any  source  sufficient  means  to  maintain 
himself  and  his  dependants  ; ^ 

421.  In  addition  the  Distress  Committees  have  been  instructed  by  the 
Local  Government  Board  to  give  special  preference  to  a person  complying 
with  the  following  conditions  : — 

(1.)  That  he  has  in  the  past  been  regularly  employed,  and  has 
been  well-conducted  and  thrifty  ; and 

(2.)  That  at  the  time  of  his  application  he  has  a wife,  child,  or 
other  dependant. 

(3.)  That  in  respect  of  his  age  and  physical  condition,  he  is 
qualified  for  such  work  as  the  Distress  Committee  may  be  able  to 
obtain.® 

422.  Methods  of  assisting  the  Unemployed  under  the  Act. — It  will 
be  seen  that  the  methods  of  assistance  are  roughly  three,  viz. : — 

(1.)  Emigration  and  migration; 

(2.)  The  provision  or  arranging  for  the  provision  of  temporary 
work ; and 

(3.)  Labour  bureaux.® 

The  first  two  methods  of  assistance  can  be  offered  only  to  persons  with 
the  qualifications  prescribed  in  the  preceding  paragraphs,  but  the  last 
method  of  assistance — labour  bureaux — is  available  for  all  unemployed 
workmen  irrespective  of  any  other  qualification. 

423.  Provision  of  Work. — With  regard  to  the  provision  of  temporary 
work,  it  is  laid  down  by  the  Act  or  the  Regulations  : — 

(1.)  That  any  such  work  must  be  of  actual  and  substantial 
utility  ; ® 

(2.)  That  it  must  afford  continuous  occupation  for  the  person 

i5Edw.VII.,  c.  I8,Sec.  1(4).  ^ Sec.  1 (5).  Uhid.^Sec.  \ {2).  ^ Sec.  1 (3). 
* St.  R.  and  0.,  1905,  No.  1071,  Art.  II.  (iv.).  « Ibid.; Kri.  II.  (2  a,  b,  c).  ' 5 Edw.  YII., 
c.  18,  Sec.  1 (5).  « Ibid.,  Sec.  1 (4).  » St.  R.  and  O.,  1905,  No.  1071,  Art.  V.  (i.a). 
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employed  with  such  absence  only  as  may  be  needed  to  facilitate  his 
search  for  regular  work  ; ^ and 

(3.)  That  the  total  remuneration  for  any  given  period  must  be  less 
than  that  which  would,  under  ordinary  circumstances,  be  earned  by 
an  unskilled  labourer  for  continuous  work  during  the  same  period.^ 

424.  Temporary  work  may  not  be  provided  for  any  person  for  a longer 
period  than  16  weeks, ^ except  with  the  consent  of  the  Local  Government 
Board,  and  contributions  by  a Distress  Committee  or  Central  Body  are 
allowed  towards  the  provision  of  temporary  work  only  in  those  cases  in 
which  the  work  is  provided  by  a local  authority  or  Public  Body.^ 

For  the  purpose  of  the  Act  it  is  open  to  the  Central  Body  to  rent  or 
purchase  land,  etc.^ 

425.  Finance  of  the  Local  Authorities. — -The  Act  contemplated  that 
the  expenditure  of  the  local  authorities  should  be  defrayed  from  two 
different  sources.  Firstly,  it  authorised  the  payment,  from  a limited  con- 
tribution to  be  made  out  of  the  rates,  of  establishment  charges,  and  ex- 
penses incurred  in  relation  to  labour  exchanges,  migration  and  emigration 
and  the  acquisition  of  land.  Secondly,  it  was  contemplated  that  all 
other  expenses  should  be  defrayed  ^ out  of  voluntary  contributions.  Since 
the  first  year  after  the  passing  of  the  Act,  however,  Parliament  has 
granted  an  annual  sum  of  money,  amounting  to  £200,000,  out  of  which 
contributions  are  made  by  the  Local  Government  Boards  of  England, 
Scotland  and  Ireland  respectively  towards  defraying  the  cost  of  work 
provided  under  the  Act.  This  year  the  amount  is  to  be  increased  to 
£300,000. 

426.  General  objects  of  Unemployed  Workmen  Act. — From  this  brief 
summary  of  the  provisions  of  the  Act,  it  will  be  seen  that  it  aimed  at 
combining  members  of  municipal.  Poor  Law,  and  charitable  bodies  into 
a new  and  special  local  authority,  whose  normal  duty  was  to  watch,  so  to 
speak,  for  the  approach  of  unemployment  in  their  district,  and  whose  ab- 
normal duty  was  to  provide  help  for  the  better  class  of  unemployed  work- 
men under  conditions  which,  it  was  hoped,  would  avoid  some  of  the  evils 
which  had  arisen  through  the  unregulated  provision  of  work  by  the 
municipalities  and  charitable  agencies. 

427.  In  so  far  as  the  Act  provided  for  the  diagnosis  of  the  problem  of 
unemployment  and  for  the  classification  and  dispersal  of  the  unemployed, 
it  would  seem,  a priori,  to  have  met  a need  which  has  been  indicated  by 
our  examination  of  the  modern  problem  of  unemployment  in  previous 
sections.  In  so  far,  however,  as  the  Act  perpetuated  the  system  of 
relief-works,  in  so  far  as  it  assumed  that  the  chief  problem  of  unemploy- 
ment was  furnished  by  the  capable  workmen  as  distinct  from  the 
incapable,  and  in  so  far  as  it  added  yet  another  authority  to  the  medley 
of  organisations  already  dealing  with  the  unemployed,  the  Act  seems  to 
have  been  doomed  from  the  outset  to  failure  administratively,  and  to 
failure  as  a remedy  for  the  evils  against  which  it  was  designed. 

428.  Glass  of  men  for  whom  the  Act  teas  intended. — We  propose 
to  deal  briefly  with  what  we  conceive  to  have  been  the  three  main  objects 
of  the  Unemployed  Workmen  Act,  and  to  show  from  our  evidence  how 
these  objects  have  peen  frustrated. 

429  In  his  evidence  Mr.  Gerald  Balfour  informed  us  : — 

“We  distinctly  proposed  to  deal  with  the  elite  of  the  unemployed.  . . . The  un- 
employed for  whom  the  Bill  was  intended  were  respectable  workmen  settled  in  a 

^ St.  R.  and  O,  1905,  No.  1071,  Art.  V.  (i.).  ^ Art.  V.  (iv.).  Art.  Y.  (v.). 

^ Art.  X.  5 Edw.  VTI.,  c.  18,  Sec.  1 (G). 
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locality,  hitherto  accustomed  to  regular  work,  but  temporarily  out  of  employment 
through  circumstances  beyond  their  control,  capable  workmen  with  hope  of  return 
to  regular  work  after  tiding  over  a period  of  temporary  distress,”  ^ 

430.  It  seems  therefore  clear  that  it  was  the  intention  that  the  Act 
should  benefit  regular  workmen  of  good  character  temporarily  out  of 
work.  Hence  it  is  remarkable  that  the  Act  itself  lays  down  no  qualifi- 
cations to  give  effect  to  this  intention.  Regular  employment  does  not 
entitle  to  the  benefits  of  the  Act.  Irregular  employment  does  not  debar 
from  the  benefits  of  the  Act.  Putting  aside  the  residential  qualification 
the  only  statutory  definition  of  a beneficiary  under  the  Act  is,  “any 
applicant  {who)  is  honestly  desirous  of  obtaining  work,  hut  is  tem- 
porarily unable  to  do  so  from  exceptional  causes  over  which  he  has 
no  control f and  whose  case  the  Distress  Committee  consider  “is 
capable  of  more  suitable  treatment  under  this  Act  than  under  the 
Poor  Law”  ^ 

431.  In  considering  the  meaning  of  “ exceptional  causes  ” in  the 
above  definition,  it  must  be  remembered  that  the  whole  machinery  of 
the  Act,  so  far  as  the  provision  of  work  is  concerned,  was  intended  to 
apply  only  in  exceptional  emergencies.  Distress  Committees  are  to  be 
always  in  readiness,  but  are  not  to  receive  or  entertain  applications  for 
work  until  so  directed  by  the  Central  Body.  It  is  therefore  clear  that 
it  would  be  quite  possible  for  either  a casual  or  a seasonal  labourer  out 
of  employment  to  urge  that,  though  he  was  often  out  of  employment, 
on  the  present  occasion  he  was  out  of  employment  owing  to  exceptional 
distress.  It  would,  in  fact,  be  very  difficult  to  say  that,  under  the 
terms  of  the  Act,  casual  or  even  seasonal  labourers  could  be  excluded. 
This  view  was  apparently  taken  by  the  Local  Government  Board,^  inas- 
much as,  under  their  Regulations,  regular  and  thrifty  workers  are  to  be 
given,  not  the  exclusive  right,  but  only  the  preference  to  the  benefits 
of  the  Act.  There  was  thus  implied  at  any  rate  a secondary  right  of 
the  irregular  and  unthrifty  worker  to  receive  assistance.  It  would 
appear,  therefore,  that  neither  the  terms  of  the  Act  nor  the  Regulations 
of  the  Local  Government  Board  exclude  irregular  or  casual  workers 
from  the  benefits  of  the  Act. 

432.  Class  of  applicants  binder  the  Act. — As  a matter  of  fact,  as  we 
have  already  indicated  in  previous  paragraphs,  the  general  statistics 
show  conclusively  that  the  greater  proportion  of  applicants  to  Distress 
Committees  were  either  casual  labourers  or  persons  belonging  to  those 
trades  in  which  casuality  prevails.  This  testimony  of  the  general 
statistics  is  amply  corroborated  by  the  evidence  we  have  been  able  to 
obtain  from  individual  Distress  Committees.  In  a few  places,  such  as 
Woolwich,^  Newcastle,^  and  Cardiff*,®  the  majority  of  the  applicants  may 
have  been  drawn  from  a higher  social  stratum  than  those  who  ordinarily 
applied  to  the  Poor  Law,  and  possibly  were  decent  hard-working  men 
anxious  to  get  employment.  But  these  cases  are  the  exceptions,  and,  as 
a rule,  it  seems  clear  that  the  bulk  of  those  seeking  benefit  from  the 
Unemployed  Workmen  Act  have  been  irregular  labourers  more  or  less 
in  a chronic  state  of  destitution.”^ 

433.  Dealing  first  with  London,  we  are  told  that  the  bulk  of  the 
applicants  to  Distress  Committees  are  “men  normally  in  or  on  the 

' 1 Balfour,  77738.  ^ 5 Edw.  VII.,  c.  18~Sec.^  (3).  « Balfour,  77825,  77828  ; see 

also  Maynard,  78383.  ’ Lamer,  79226,  79237.  ^ Wood,  85722-3.  ® Melhuish, 

Vol.  VIII.,  App.  li.  (11).  7 Balfour,  77825-7  ; Maynard,  78371  (47)  ; Wood,  80244-6  ; 

Marshall,  82146  (19,  20,  23).  Gardner,  92112  (11,  12,  14),  92125,  92130-2,  92367-70; 
Somera,  82378-88. 
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verge  of  distress,  men  earning  perhaps  fair  daily  wages,  but  getting  on 
an  average  only  two  or  three  days’  work  in  a week,  or  two  or  three 
weeks  in  a month.”  ^ At  Bethnal  Green  the  great  majority  of  the 
applicants  were  casuals — the  same  people,  generally  speaking,  who 
applied  to  the  Poor  Law  or  Borough  Council  in  former  years.^  In  West 
Ham  out  of  4,825  cases  registered  in  1906-7,  48‘7  per  cent,  were  casual 
labourers.® 

434.  Out  of  675  applications  considered  by  the  Marylebone.  Distress 
Committee  in  1905-6,  236,  or  rather  more  than  one-third,  were  ineligible 
from  want  of  good  character  or  capacity.  In  1906-7,  the  Committee 
considered  361  applications,  of  which  173  were  found  to  be  ineligible,  a 
considerable  number  of  these  having  refused  to  consider  colony  work.^ 
Generally,  there  was  a very  small  proportion  belonging  to  any  kind  of 
organisation  or  making  any  kind  of  provision  for  want  of  work  or 
sickness.®  Of  the  2,085  applicants  registered  by  the  Camberwell 
Distress  Committee  in  1905-6,  716  were  “ not  recommended  for  work”; 
that  is,  they  “ were  physically  unfit,  of  bad  character,  or  of  the  ordinary 
loafing  class,  never  had  any  particular  trade,  and  were  more  or  less  in 
regular  receipt  of  Poor  Law  relief.”  ® 

435.  In  the  Provinces,  we  find  almost  equally  ominous  instances.  At 
Salford,  in  1906,  64  per  cent,  of  those  registered  were  disqualified  on 
account  of  bad  conduct,  receipt  of  Poor  Law  relief,  etc.,  etc."^  The 
Clerk  to  the  Walsall  Distress  Committee  thinks  that  about  75  per  cent, 
of  the  applicants  wei’e  ‘‘  perfectly  useless  as  workmen,  they  never  have 
worked,  they  never  want  to  work,  what  they  want  to  get  is  the  daily 
wage  which  is  paid  to  them.”  ® At  Preston,  in  1905-6,  45  percent.,  and 
in  1906-7,  51  per  cent,  of  the  applicants  were  unsuitable.®  At  Liver- 
pool more  than  two-thirds  of  the  applicants  were  chronically  unemployed 
or  casuals.^® 

436.  The  evidence,  therefore,  seems  overwhelming  that  the  bulk  of 
the  applicants  to  Distress  Committees  have  been  persons  of  the  class  to 
which  the  casual  labourer  belongs. 

437.  Glass  of  'persons  assisted  under  the  Act. — Such  being  the 
character  of  the  bulk  of  the  applicants  for  assistance  under  the  Act,  we 
turn  to  the  evidence  in  order  to  ascertain  what  class  of  persons  actually 
received  assistance  under  the  Act  or  under  the  precursory  scheme  of 
Mr.  Long.  Under  Mr.  Long’s  scheme,  it  appears  that,  though  there  was 
better  discrimination  than  before  of  the  skilled  regular  workmen,  it  was 
not  sufficiently  effective. “ For  out  of  46,000  applicants,  3,496  were 
selected,  and  of  these  55  per  cent,  were  returned  as  general  labourers, 
and  20  per  cent,  as  in  the  building  trade.  Of  the  remainder  a very 
large  proportion  were  low-skilled  and  irregular  workmen.  The  experi- 
ence of  several  Joint  Committees  was  that  the  men  on  the  whole  did 
not  come  within  either  the  spirit  or  the  letter  of  the  scheme.^® 

438.  Under  the  Unemployed  Workmen  Act,  according  to  the  latest 
Return  of  the  Local  Government  Board,  out  of  a total  of  54,600  appli- 
cants pronounced  qualified  by  Distress  Committees,  29,100,  or  53  per 

^ Beveridge,  77831  (8).  ^ Bailward,  78720,  78793.  » Humphreys,  79408  (6),  79418. 

^Morris,  79034  (4).  ^ Ibid.^  79034  (5).  ® Tagg,  Vol.  YIII.,  App.  Ixxvii.  (1). 

^ Desquesnes,  Vol.  VIII. , App.  xx.  (2).  ® Cooper,  91082.  ^ Moss,  Vol.  VIII.,  App. 

Ivii.  (A.).  Rathbone,  83497-500.  See  also  Barrow,  Vol.  VIII.,  App.  vi.  (5)  ; Brown, 
Vol.  VIII.,  App.  ix.  (1).  Balfour,  77797.  Beveridge,77832  (30).  Maynard,  78371 
(19),  78390. 
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cent.,  were  ‘‘  casual  or  general  labourers,”  and  10,500,  or  19  per  cent., 
belonged  to  the  building  trades,  and  these  two  categories  of  cases  thus 
formed  72  per  cent,  of  the  number  of  cases  entertained  as  qualified  for 
assistance  under  the  Act.^ 

439.  In  quoting  these  figures,  we  do  not  intend  to  imply  that  every 
casual  or  seasonal  workman  is  necessarily  a case  of  chronic  unemploy- 
ment to  which  the  Act  should  not  apply.  Even  among  the  dock 
labourers,  there  is  a considerable  class  of  respectable  men  who  obtain 
regular  and  sufficient  employment  at  what  is  a typically  irregular 
industry,^  and  a trade  depression  might  well  throw  some  of  these  out  of 
work  owing  to  exceptional  circumstances  over  which  they  have  no  con- 
trol. When  cases  of  this  kind  do  occur,  it  may  be  surmised  that  these 
men  would  have  some  chance  of  recovering  their  normal  and  sufficient 
amount  of  employment,  provided  they  were  “tided  over”  the  time  of 
depression.  They  are  cases  which  may  rightly  be  assisted  by  voluntary 
agencies,®  and  among  the  applicants  classed  as  “ casual  or  general 
labourers,”  there  may  be  men  normally  obtaining  such  a sufficiency  of 
irregular  employment  that  they  have  as  good  a chance  as  a “ regular  ” 
workman  of  being  “tided  over”  into  independence  again  by  means  of 
the  Unemployed  Workmen  Act.  Such  men,  however,  must  be  but  a 
comparatively  small  number.  The  opinion  is  overwhelming  that  among 
the  casual  labourers  under-employment  is  very  rife.  Hence,  in  order  to 
discover  those  who,  though  casual  labourers,  are  normally  sufficiently 
employed,  the  most  careful  discrimination  would  be  necessary.  The 
inquiry  would  have  to  be  not  whether  the  man  is  destitute — for  a large 
proportion  of  casual  workers  are  always  verging  upon  destitution — but 
whether  the  man  in  normal  years  is  a respectable  workman  earning 
sufficient  to  keep  himself  respectably  the  year  through.  Such  an 
inquiry  would  be  very  difficult  in  the  case  of  a successful  “ casual  ” 
getting  employment  from  one,  two,  or  perhaps  even  half  a dozen 
employers  in  the  year.  But  unless  such  an  inquiry  were  made,  it  may 
be  assumed  that  the  very  large  majority  of  casual  labourers  assisted 
would  belong  to  the  class  of  the  chronically  under-employed  or 
unemployed  for  whom  the  Unemployed  Workmen  Act  was  not  intended. 

441.  The  question  of  the  method  of  inquiry  and  selection  adopted 
becomes,  then,  crucial  in  deciding  whether  the  30,000  casual  and  general 
labourers,  found  qualified  by  the  Distress  Committees,  may  be  assumed 
to  have  been  really  suitable  for  treatment  under  the  Unemployed 
Workmen  Act.  On  this  point  Mr.  Crooks  has  told  us  that  the  Distress 
Committees  selected  the  most  distressful  cases,  which  they  ought  not 
to  have  done,  the  object  of  the  Act  being  to  save  men  from  falling  into 
the  ranks  of  the  permanently  unemployed.  Neither  the  Act  nor  the 
Regulations  made  destitution  the  test.^  The  same  opinion  was  expressed 
by  Mr.  Maynard,  late  Secretary  of  the  Central  Unemployed  Body  in 
London,  who  thought  the  classification  was  seldom  carried  out  thoroughly 
by  the  Distress  Committees,  chiefly  because  they  objected  to  leaving 
unassisted  any  class  which  they  considered  worthy  of  assistance.®  Mr. 
Scotland,  Works  Superintendent  of  the  Central  Body,  has  informed  us 
that  the  men  selected  by  the  Distress  Committees  in  London  and  assisted 

‘ H.C.,  1908,  No.  173,  pp.  3,  5.  See  also  Local  Government  Board  Memorandum  on 
Unemployed  Workmen  Act,  1905,  pars.  61-2.  Nelson.  Vol.  YIII.,  App.  lix.  (4).  See 
also  Balfour,  77828-9.  « Lamer,  79352-8.  Toynbee,  30622  (15).  ^ Crooks,  91542-55, 

Maynard,  78458. 
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by  the  Central  Body  were  mainly  builders  and  dock  labourers,  factory 
and  warehousemen  and  general  casual  labourers.^  Mr.  Hammond,  late 
Superintendent  of  the  Fambridge  Labour  Colony,  informed  us  that  “ a 
very  large  number  of  the  men  assisted  at  the  Labour  Colonies  under 
the  Central  LFnemployed  Body  are  chronically  unemployed.”^ 

442.  As  to  the  Provinces,  Messrs.  Jackson  and  Pringle  have  reported 
to  us  : — 

“ There  have  been  in  some  boroughs  small  Executive  or  Classification  Committees, 
and  they  have  sometimes  interviewed  applicants,  and  very  carefully  considered  their 
relative  claims.  In  a very  large  number  of  towns,  however,  the  selection  of  men 
for  work  has  been  left  practically  in  the  hands  of  the  clerk  to  the  Distress  Com- 
mittee. In  some  places  there  were  no  rejections.  Preference  was  given  in  most 
boroughs  to  married  men  with  families,  and  it  would  be  true  generally  to  say  that 
the  ground  of  selection  for  work  has  not  been  that  a man  has  been  thrifty,  or 
had  a good  industrial  record  and  had  been  thrown  out  of  work  through  general 
depression  of  trade,  but  that  he  is  destitute,  has  a large  family,  and  can  show  no 
chance  of  employment  in  the  ordinary  market.”  ^ 

443.  With  a view  to  testing  the  evidence  which  we  have  thus  received, 
we  issued  questions  to  the  Distress  Committees  in  London  and  the  Pro- 
vinces, asking  them  inter  alia  to  inform  us  to  what  extent  they  had 
been  able  to  give  special  preference  to  the  classes  of  men  indicated  in 
the  Local  Government  Board  Regulations,  which  classes,  it  will  be 
remembered,  were,  roughly,  the  following  three  : — 

(1)  Regular  thrifty  workers  ; 

(2)  Men  with  families  ; 

(3)  Men  physically  suitable  for  the  work  which  could  be  provided. 

444.  About  half  of  the  London  Distress  Committees  (15)  reported  to 
us  that  they  had  endeavoured  to  give  preference  as  required  by  the 
Regulations.  Eleven  others  had  only  done  so  to  a limited  extent,  and 
three  Committees  reported  that  they  had  given  no  preference  under  the 
Regulations.'^ 

445.  Turning  to  the  areas  outside  London,  of  79  active  Committees, 
nine  reported  that  they  had  given  no  preference  under  the  Regulations  ; 
40  that  they  had  given  preference  to  needy  men  with  families  ; and 
only  from  the  replies  of  26  is  it  possible  to  gather  that  preference  may 
have  been  given  to  regular  workers.®  The  conclusions  which  we  draw 
from  these  replies,  which  are  printed  in  full  in  the  Appendix,  are  that 
the  number  of  cases*  “ entertained  ” outside  the  class  of  irregular  or 
under-employed  workers  was,  on  the  whole,  small,  and  that  the 
necessities  of  the  particular  applicants  have  far  outweighed  any  other 
consideration,  such  as  the  regularity  of  their  normal  employment  or 
the  prospect  of  the  help  given  being  of  permanent  benefit. 

446.  The  result  has  been,  according  to  the  evidence  of  one  witness, 
that  the  work  has  not  been  provided  for  the  persons  contemplated  (viz., 
the  exceptionally  distressed),  nor  has  it  achieved  the  purpose  contem- 
plated (viz.,  restoration  to  regular  employment).®  For  those  assisted 
were  mostly  irregular  workmen  before  applying,  and  they  simply 
returned  to  the  same  industrial  condition  when  the  relief  work  was 
over.  In  July,  1906,  only  31  per  cent,  of  those  assisted  by  the  Stepney 
Distress  Committee  in  1905-6  were  found  to  be  in  “ fairly  permanent 
work,”  and,  of  278  men  who  had  been  given  work  by  the  same  Com- 

^ Scotland,  79862  (2),  79870.  ^ jjammond,  80773.  ® Jackson  and  Pringle’s  Report, 

p.  90.  ‘‘  Replies  by  Distress  Committees  to  Questions  on  the  Unemployed  Workmen 

Act,  pp.  22-3.  " pp.  57-62.  « Beveridge,  77832  (33). 
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mittee  in  1905-6,  45  per  cent,  applied  again  in  1906-7.^  And  even  in 
Woolwich,  where  the  unemployed  were  admittedly  of  an  exceptionally 
superior  class,  not  more  than  half  of  the  men  provided  with  work 
subsequently  obtained  employment  in  the  open  market.^ 

447.  Even  in  the  labour  colonies,  the  encouraging  features  of  which 
we  shall  describe  elsewhere,  the  presence  of  the  casual  labourer  seems 
to  have  spread  failure.  The  general  opinion  of  the  chief  witnesses  as 
to  the  result  of  colony  work  under  the  Act  is  that  the  men,  although 
recuperated  and  sometimes  made  into  competent  workmen,  afterwards 
relapsed  into  their  old  conditions,  with  little  more  chance  of  finding 
work  for  themselves  than  they  had  had  before.^ 

448.  A further  indication  of  the  extent  to  which  persons  assisted 
under  the  Act  are  of  the  class  not  exceptionally  but  chronically 
requiring  assistance  is  afforded  by  the  number  of  recurrent  applications 
for  relief  to  Distress  Committees.  Messrs.  Jackson  and  Pringle  have 
given  some  particulars  of  the  number  of  recurrent  cases  in  their  Report.^ 
Although  the  results  they  give  are  by  no  means  exhaustive,  the  figures 
seem  to  indicate  that  in  some  places  in  London,  roughly  speaking  30 
per  cent,  of  those  registered  in  1906  were  persons  who  had  applied 
either  to  Mr.  Long’s  Joint  Committees  in  1904-5,  to  the  Mansion  House 
Committee  in  1893,®  or  even  to  the  Mansion  House  Fund  in  1886,®  while 
at  West  Ham,  2088,  or  over  40  per  cent.,  re-registered  in  the  winter  of 
1906-7.'^  As  to  the  Provinces,  at  Bolton  it  was  thought  that  75  per 
cent,  of  the  applications  had  applied  in  previous  years,®  at  Newcastle 
36  per  cent.,®  and  at  Devonport  64  per  centJ® 

449.  This  evidence  is  substantiated  by  that  which  we  have  ourselves 
taken.  At  Bethnal  Green  we  were  told  that  more  than  one  half  of 
those  who  registered  in  1906-7  had  been  on  the  register  in  previous 
years,  and  22  per  cent,  of  those  who  registered  in  1905-6  re-applied  in 
1906-7.'^  Of  245  applicants  to  the  Nottingham  Distress  Committee  in 
1906,  102  had  applied  in  the  previous  year.^®  At  Bradford  521  persons 
re-registered  the  second  year,^®  and  at  Norwich  41  per  cent.^^ 

450.  In  practice,  therefore,  we  find  that  the  irregular  and  under- 
employed labourer,  who  was  intended  by  the  promoters  of  the  Act  to 
be  excluded,  has  in  fact  very  largely,  though  not  exclusively,  benefited 
under  the  Act ; while,  on  the  other  hand,  there  is  a considerable  body 
of  evidence  to  show  that,  partly  on  account  of  this  extensive  use  of  the 
Act  by  the  casual  labourers,  the  better  class  of  workmen,  for  whom  it 
was  intended,  have  in  some  districts  refused  to  apply  for  its  benefits.^® 

451.  Ejfect  of  the  Act  on  Municipal  Relief  works. — A second  object 
of  the  Unemployed  Workmen  Act  was,  apparently,  to  correct  some  of 
the  abuses  of  the  municipal  relief-works  system  inaugurated  by 
Mr.  Chamberlain  in  1886.  Mr.  Gerald  Balfour  informed  us  that : — 

“ The  situation  was  quite  accurately  summed  up  in  a Report  issued  by  the  Charity 
Organisation  Society  in  1904,  in  which  it  was  said  : ‘ There  are  at  present  two  public 
relief  agencies  in  the  field — the  Poor  Law  Guardians  under  the  Local  Government 

' Beveridge,  77832  (35).  Earner,  79234-5.  » Smart,  84562-4,  84739,  84755-9  ; 

Somers,  82376  (c)  ; Long,  78547  ; Maynard,  78416  ; Smith,  80113  (4-7),  80129-30  ; 
Scotland,  79862  (10)  ; Anderson,  92423-5  ; Humphreys,  79407  (39  (x).),  79442,  79511, 
79615;  Lamer,  79211  (12),  79240-1.  ‘‘Jackson  and  Pringle’s  Report,  pp.  50-7. 
* /5i<7.,  p.  51.  ^Idid.,p.52.  ^ App.,  p.  417.  ® i5eV/.,  App.  p.  283.  Ibid., 

p.  55.  Ibid.  “ Bailward,  78704  (7),  78760,  78793.  Green,  Vol.  VIII., 

App.  xxxii  (7).  Watson  and  Crowther,  90804.  Miller,  Vol.  VIII.,  App.  liii.  (Ij. 

Downey,  Vol.  VIII.,  App.  xxii.  (2  and  9)  ; Holmshaw,  Vol.  VIII.,  App.  xxxviii.  (8)  ; 
Mercer,  Vol.  VIII.,  App.  lii.  (16). 
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Board,  and  the  Borough  Council,  who  have  a free  hand.’  That  was  the  situation 
which  the  Government  had  to  deal  with,  and  the  question  was,  what  was  the  best 
way  to  deal  with  it,”  ^ 

Mr.  Long  also  told  us  that  his  aim  was  to  “regularise”  and  “secure 
more  beneficial  results  ” from  the  then  existing  system  of  municipal 
relief-works,  the  evils  of  which  were  admitted. 

452.  It  was  apparently  thought  that  the  establishment  of  a Special 
Authority  for  dealing  preferentially  with  the  better  class  of  men  who 
since  1886  had  been  referred  to  the  Municipal  Authorities,  would  to 
some  extent  deprive  those  Authorities  of  the  excuse  for  continuing  a 
separate  system  of  relief  with  separate  methods  and  separate  standards. 

453.  The  new  “ Unemployed  ” authority,  the  Distress  Committee,  was, 
in  fact,  closely  associated  with  the  Municipal  Council,  and,  in  law,  a 
Committee  of  it.  It  was  therefore,  perhaps,  a fair  inference  that,  even 
if  the  municipalities  were  to  continue  their  separate  system  of  relief, 
they  would  tend  to  incorporate  in  that  system  any  improvements  sug- 
gested by  the  experience  of  the  Distress  Committees.  And  there  was 
even  a more  direct  inducement  for  them  to  do  so.  The  Distress  Com- 
mittees were  empowered  to  contribute  towards  the  cost  of  relief-works 
provided  by  the  Municipalities  where  such  works  complied  with  the 
conditions  laid  down  in  the  Regulations  of  the  Local  Government  Board. 

454.  Hence  the  Act  provided  inducements,  both  moral  and  monetary, 
for  the  municipalities  either  to  fall  into  line  with  the  new  system  and 
to  abandon  their  separate  relief  works,  or  else,  if  they  retained  them,  to 
reform  them.  But  the  successful  operation  of  these  inducements  was 
conditional  on  the  Act  realising  the  objects  of  its  promoters.  If  the 
new  authorities  provided,  as  we  have  seen  they  did  provide,  for  the 
same  class  as  the  Poor  Law,  and  if  they  failed  to  provide,  as  we  have 
seen  they  did  fail  to  provide,  for  the  better  class  of  workmen,  then  the 
argument  in  favour  of  the  municipalities  themselves  providing  for  the 
better  class  unemployed  remained  practically  as  forcible  as  before  the 
new  Act  was  passed.  If  the  authorities  under  the  Unemployed  Work- 
men Act,  instead  of  reforming,  merely  perpetuated  the  methods  of 
municipal  relief  works,  there  was  clearly  no  moral  inducement  to  the 
municipalities  to  reform  their  methods.  If  the  new  authorities  failed, 
as  we  shall  see  they  did  fail,  to  collect  contributions  towards  properly 
conducted  municipal  works,  the  monetary  inducement  to  the  munici- 
palities was  equally  inefiicacious. 

455.  Demoralising  effect  of  work  under  the  Act. — We  will  first  con- 
sider the  moral  inducement  to  reform  afforded  to  the  municipalities  by 
the  Distress  Committees.  The  chief  evils  of  the  municipal  relief-works 
were,  as  we  have  seen,  doles-of-work,  insufficient  discrimination,  extra- 
vagant cost,  and  the  forestalling  of  work.  We  regret  to  be  obliged  to 
report  that,  notwithstanding  tlie  terms  and  safeguards  of  the  new  Act, 
we  have  received  evidence  that  every  one  of  these  evils  has,  to  a greater 
or  less  extent,  been  perpetuated  by  the  new  authorities. 

456.  Forestalling  of  work  under  the  Act. — As  regards  the  forestalling 
of  ordinary  work,  it  was  admitted  by  Mr.  Balfour  that  the  Unemployed 
Workmen  Act  provided  no  particular  safeguard  against  this  evil,^  and 
several  witnesses  have  asserted  that  ordinary  labour  has  been  displaced 
by  work  provided  for  the  unemployed  under  the  Act.^  In  so  far  as  work 

^ Balfour,  77745.  ^ Long,  78464-5.  ^ Balfour,  77814-5.  ^ Bailward,  78703 

(7,  8),  78941  ; Rogers,  45406-13  ; Mercer,  Yol.  YlII.,  App.  lii.  (17)  ; Hartley,  81760 
(245)  ; Wright.  87323  (33)  ; Smith,  86783-4. 
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was  directly  provided ‘by  the  Unemployed  Body  or  Distress  Committees 
the  danger  of  reducing  the  employment  of  regular  municipal  employees 
was  to  some  extent  minimised.  But  as  a matter  of  fact,  except  in 
London,  more  than  half  the  work  “ provided  ” under  the  Act,  has  been 
work  provided  through  the  agency  of  the  Municipal  Authorities.  For 
the  three  years  for  which  hgui-es  are  available,  work  was  provided  under 
the  Act  for  47,400  persons  by  the  Distress  Committees  or  Unemployed 
Body  directly,  and  for  55,100  through  the  agency  of  the  ordinary  Local 
Authorities,  and  these  numbers  are  exclusive  of  “unemployed”  given 
work  directly  by  the  municipalities  apart  from  the  agency  of  Distress 
Committees.^ 

457.  Doles  of  work. — Tt  is  clear,  therefore,  that  considerably  more 
work  has  been  provided  by  the  municipalities  than  has  been  provided  by 
the  new  authorities  set  up  under  the  Act.  The  Act  has,  in  fact, 
systematised  municipal  relief  work,  without  materially  altering  its 
unimproving  and  demoralising  character.  Except  in  London  the  system 
of  dole-work  continues  to  be  resorted  to.^  At  Manchester,^  Birmingham,^ 
WalsalU  and  elsewhere,  the  unemployed  have  been  given  “ spells  ” of 
three  days’  work,  at  Bradford®  four  days,  at  Newcastle"^  six  days  a 
fortnight;  and  where,  as  at  Norwich,®  the  work  has  been  for  five  days 
a week,  this  has  apparently  been  found  possible  only  by  making  the 
day  a five-hour  day— in  a word,  by  making  the  dole  a daily  dole  instead 
of  a weekly  dole.  As  instancing  generally  the  discontinuous  nature  of 
the  work  provided,  we  may  mention  that,  in  the  most  recent  Return  of 
the  Local  Government  Board,  27  cases  are  noted  in  which  the  average 
duration  of  the  work  was  a fortnight  or  less,  as  against  23  cases  where 
the  average  duration  of  the  work  was  over  a fortnight.^ 

458.  Cost  of  Relief  Works. — Similarly,  the  Act  has  apparently  failed 
to  reduce  the  cost  of  relief  works.  We  have  had  numerous  complaints 
as  to  the  cost  of  the  works  under  the  Act,^®  At  West  Ham  the  expen- 
diture on  local  works  in  1906-7  was  £10,250 ; the  contract  price  for  the 
same  work  would  have  been  nearly  £7,500.^^  The  Secretary  of  the 
London  Central  Unemployed  Body  thinks  the  work  done  by  the  un- 
employed was  on  the  average  from  25  to  50  per  cent,  more  costly  than 
it  would  have  been  if  done  by  ordinary  contract  labour. The  cost  of 
reclaiming  a small  portion  of  Chat  Moss  (Manchester)  with  unemployed 
men  was  nearly  three  times  as  much  as  it  would  have  been  with  ordinary 
country  labour.^®  In  the  matter  of  excessive  and  useless  cost,  the  Un- 
employed Workmen  Act  has  therefore  also  failed  to  reform  the  system 
of  municipal  relief-works. 

459.  Failure  of  Act  as  a measure  of  relief. — Finally,  the  general 
failure  of  the  Act  as  a measure  of  relief  has  falsified  the  hope  that  the 
municipalities  would  be  encouraged  to  discontinue  their  relief  works  on 
the  establishment  of  a special  authority  for  dealing  with  distress  from 
unemployment.  There  is  a great  consensus  of  opinion  that,  chiefly 
from  lack  of  funds  or  the  failure  to  find  suitable  work,  the  actual 
number  of  persons  relieved  has  been  extremely  small  in  proportion  to 

H.C.,  392-1907;  H.C.,  326-1907  ; H.C.,~173-1908.  " Barrow,  Yol.  YIII.  App.  vi. 

(5).  Leech,  83830-41.  " Owen,  85999.  " Cooper,  91050.  « Watson,  90739-41. 

7 Adams,  Yol.  YIII.,  App.  i.  (18).  « Miller,  Yol.  YIII.,  App.  liii.  (11).  ^ H.C.,  1908, 

173,  pp.  26-33.  1"  Bailward,  78703  (8),  78723-4,  78944-51  ; Mercer,  Yol.  YIII.,  App. 

Hi.  (17);  Stubbs,  Yol.  YIII.,  App.  Ixxv.  (8);  Morris,  79172;  Hammond,  80753-4, 
80808-18,  80912.  Hiimphre3-s,  79443.  Maynard,  78433  ; See  also  Green,  Yol. 

YIII.,  App.  xxxii.  (7-14)  ; Beveridge,  77830  (45),  77869.  Leech,  83770  (23)  83804. 
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the  number  in  distress!  The  Act  has  been  described  to  us  as  “ useless,”^ 
“entirely  inadequate/’^  “incapable  of  dealing  with  the  question  of 
unemployment  in  a thorough  manner,”^  “very  little  use  except  to  the 
employer  desiring  cheap  labour,”  ^ and  we  have  been  informed  that 
“the  position  of  the  unemployed  workman  was  better  before  the  pass- 
ing of  the  Act  than  after.”  ® This  opinion  as  to  the  general  failure  of 
the  Act  as  a system  of  relief  for  workmen  in  distress  from  unemploy- 
ment has  been  repeated  to  us  by  a very  large  number  of  witnesses  of  all 
shades  of  opinion  and  from  all  parts  of  the  country.® 

460.  Go-existence  of  Municipal  and  Distress  Committee  Relief 
Works. — We  have  no  means  of  ascertaining  how  many  “ unemployed  ” 
the  municipalities  continue  to  employ  otherwise  than  through  the 
Distress  Committees ; but  we  may  note  that,  in  1907-8,  in  one  half  of 
the  provincial  towns  where  the  Distress  Committees  sent  unemployed 
men  to  municipal  relief  works,  the  Distress  Committees  made  no  con- 
tribution to  the  cost  of  such  works/  It  is  only  the  fact  of  such  contri- 
bution which  gives  the  Distress  Committees  any  effective  power  of 
bringing  the  municipal  works  under  the  Regulations  of  the  Act  as  to 
continuity  of  work,  rate  of  pay,  etc.  It  may  therefore  be  assumed  that, 
in  one-half  of  the  cases  in  which  the  municipalities  provided  relief  works 
to  which  the  Distress  Committees  sent  men,  these  relief-works  were,  to 
all  intents  and  purposes,  as  little  under  any  regulations  and  control  as 
were  the  relief-works  before  the  passing  of  the  Act  in  1905.  Moreover, 
in  the  most  recent  return  as  to  the  working  of  the  Act,  frequent  cases 
are  noted  in  which,  in  the  same  district,  work  has  been  provided  simul- 
taneously by  the  municipality  and  the  Distress  Committee.®  The 
co-existence  of  what  are  in  a sense  competitive  relief-works  cannot,  we 
think,  be  beneficial.  Our  Investigators  have  described  how,  in  such 
cases  in  London,  the  municipal  works  would  employ  men  rejected  by 
the  Distress  Committees,  and  how  men  would  refuse  the  Distress  Com- 
mittee relief-work  for  the  easier  relief-work  of  the  municipality.®  The 
reverse  of  this  situation  is  illustrated  at  Bournemouth,^®  where  the  Dis- 
tress Committee  complain  of  the  straits  to  which  they  have  been 
reduced  owing  to  the  munrcipality  retaining  for  their  own  relief-works 
all  the  men  whose  labour  was  remunerative,  and  referring  to  the  Dis- 
tress Committee  relief-works  all  the  inefficients.  We  cannot  but  think 
that  the  simultaneous  establishment  of  independent  relief-works  by  two 
separate  authorities  in  the  same  district  must  be  productive  of  harm, 

1 Gribble,  Vol.  VIII.,  App.  xxxiii.  (25).  ^ Richardson,  Vol.  VIII.,  App.  lxiv.(  17). 

^ Crossman,  Vol.  VIII.,  App.  xvi.  (6).  ^ Twomey,  Vol.  VIII.,  App.  Ixxx.  (20/ 

5 Fairchild,  Vol.  VIII.,  App.  xxiv.  (13).  ® Crooks,  91307  (2,  3),  91542-55,  91311-5  ; 

Roberts,  Vol.  VIII.,  App.  Ixvi.  (5)  ; Shaw,  Vol.  VIII.,  App.  Ixxii.  (7)  ; Gee,  Vol.  VIII., 
App.  xxviii.  (4)  ; Holmshaw,  Vol.  VIII.,  App.  xxxviii.  (8)  ; Drummond,  Vol.  VIII., 
App.  xxiii.  (7)  ; Downey,  Vol.  VIII.,  App.  xxii.  (8)  ; CuthlDertson,  Vol.  VIII.,  App. 
xviii.  (7)  ; Curley,  Vol.  VIII.,  App.  xvii.  (8)  ; Abbott,  87157  (17)  ; Coates,  Vol.  VIII.^ 
App.  xiv.  (9)  ; Chaplin,  Vol.  VIII.,  App.  xiii.  (7)  ; Carey,  Vol.  VIII.,  App.  xi.  (7,  8)  ; 
Cadogan,  Vol.  VIII.,  App.  x.  (4)  ; Barrow,  Vol.  VIII.,  App.  vi.  (5, 6)  ; Bailey,  Vol.  VIII., 
App.  V.  (5)  ; Nelson,  Vol.  VIII.,  App.  lix.  (9)  ; Sexton,  84124  (6),  84297,  84313  ; Fox, 
83910  (20-1)  ; Desquesnes,  Vol.  VIII.,  App.  xx.  (9-13)  ; Livesey,  83134  (Ans.  VIII.)  ; 
Gageby,  99260  (9),  99291,  99230  ; Marshall,  82146  (17,  24,  30-2)  ; Gardner,  92112  (10)  ; 
Rathbone,  83251  (24),  83273,  83494-6  ; Beveridge,  77831  (.33,  46).  ' H.C.,  1908,  173, 

pp.  24-5,  col.  6.  ® H.  of  C.,  1908,  173  ; Bournemouth,  Brighton,  p.  26  ; Devonport, 

Hastings,  Leeds,  p.  27  ; Leicester,  Liverpool,  Manchester,  Northampton,  p.  28  ; Ply- 
mouth, Reading,  p.  29  ; Sunderland,  West  Ham,  p., 30  ; Smethwick,  p.  31  ; Erith,  Ketter- 
ing, Leyton,  Walthamstow,  p.  32.  ^ Jackson  and  Pringle’s  Report,  p.  88.  Ibkl.^  p.  26. 
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and  tend  to  destroy  any  possibility  of  usefulness  in  either  set  of  relief- 
works. 

461.  We  find,  therefore,  that  the  Unemployed  Workmen  Act  has 
largely  failed  in  its  second  main  object,  viz. : the  regulation  and  improve- 
ment of  municipal  relief-works. 

462.  Influence  of  the  Act  on  Charity. — A third  object  of  the  Act  was 
the  prevention  of  the  demoralisation  of  the  “unemployed”  by  indis- 
criminate charity,  the  evils  of  which  we  have  explained  in  a previous 
section.  Mr.  Long  referred  to  the  evils  of  “ Unemployed  Funds  ” as 
one  of  the  abuses  he  hoped  to  check  by  his  scheme.  The  Act,  in  fact, 
assumed  the  collection  of  voluntary  subscriptions  by  the  new  authori- 
ties, and  contemplated,  as  we  have  seen,  that  a great  part  of  their 
expenditure,  and  particularly  that  incurred  in  providing  work,  would 
be  defrayed  out  of  such  voluntary  subscriptions.^  To  a certain  extent, 
no  doubt,  the  Act  has  discountenanced  the  raising  of  hasty  “ unem- 
ployed funds,”  to  be  spent  in  an  indiscriminate  manner  on  ill-considered 
schemes,  by  bodies  whose  activities  often  overlapped.  It  has,  we  think, 
been  beneficial  that  money,  which  the  charitable  public  were  inclined  to 
give  for  the  relief  of  the  unemployed,  should  be  given  to  a responsible 
authority  conducting  experiments  on  lines  subject  more  or  less  to 
central  control.  In  so  far  as  the  new  bodies  collected  the  money  and 
focussed  the  efforts  of  charity,  their  action  has  undoubtedly  been  bene- 
ficial. But  unfortunately  the  success  of  the  new  bodies  in  attracting 
the  help  of  charity  has  become  less  and  less.  Under  Mr.  Long’s  scheme, 
and  largely  through  his  instrumentality,  £52,000  was  collected.^  In  the 
following  year,  the  first  of  the  new  Act,  the  subscriptions  amounted  to 
£105,000.^*  For  the  next  year,  in  order  to  meet  the  plea  that  voluntary 
subscriptions  were  insufficient,  the  Government  allowed  the  provision  of 
work  to  be  paid  for  out  of  Imperial,  instead  of  voluntary  funds,  and 
obtained  a Parliamentary  Grant  of  £200,000  for  this  purpose ; and  in 
this  year  the  voluntary  subscriptions  sank  to  £36,000.^  f In  the  third, 
the  last  year  of  which  we  have  particulars,  a similar  grant  was  voted, 
and  the  voluntary  subscriptions  amounted  to  only  £7,800,^  i.e.,  less  than 
one-fourteenth  of  the  amount  raised  in  the  first  year.  Charitable 
contributions  have  practically  ceased,  and  a further  object-lesson  has 
been  afforded  of  the  truth  that  the  charitable  public  will  not  easily  or 
largely  contribute  towards  purposes  for  which  money  is  compulsorily 
taken  from  them  by  means  of  rates  or  taxes. 

463.  In  most  respects,  therefore,  the  Unemployed  Workmen  Act  has 
failed.  Its  primary  object  was  to  assist  the  better  class  of  workmen  : 
the  vast  majority  of  those  whom  it  has  relieved  did  not  belong  to  that 
class.  It  was  hoped  that  it  would  supersede  the  existing  bad  system  of 
municipal  relief-works : it  has,  on  the  contrai-y,  encouraged  them. 
Under  its  operations  the  sources  of  charity  might  have  been  enlarged 
and  its  agencies  further  developed  in  dealing  with  the  able-bodied  ; 
both  have  in  many  directions  been  curtailed  and  discouraged.  The  aim 
of  the  Act  was  to  deal  with  a section  of  the  unemployed  by  means  other 
than  the  Poor  Law.  The  Poor  Law  administration  was  in  a manner 

♦Including  £86,418  from  Her  Majesty  the  Queen’s  Unemployed  Fund. 

t Including  £24,669  from  Her  Majesty  the  Queen’s  Unemployed  Fund. 

^ 5 Edward  VII.,  c.  18,  Sec.  1 (6).  London  Unemployed  Fund,  1904-5.  Report  of 
Central  Executive  Committee,  p.  142.  ® H.C.,  392-1907.  ^ H.C.,  326-1907.  “ H.C., 

173-1908. 
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put  in  abeyance.  This  led  to  misunderstanding  and  some  injustice.  The 
people  had  before  them  an  alternative,  and  in  many  instances  they 
applied  to  the  Distress  Committees  when  they  should  have  applied  to 
the  Poor  Law  Authorities. 

464.  Points  in  favour  of  the  Act. — We  readily  admit  that  in  some 
directions  the  Act  has  been  of  service.  A number  of  decent,  sober,  honest 
workmen  who  would  have  felt  naturally  reluctant  to  go  to  the  Poor 
Law,  were  assisted  during  a period  of  serious  unemployment.  It  was  a 
good  thing  to  bring  together  in  one  body  members  of  diverse  agencies, 
hitherto  working  spasmodically  and  disconnectedly  towards  the  same 
object — the  relief  of  the  able-bodied.  The  association  of  Guardians, 
Town  Councillors,  and  voluntary  workers  on  the  Distress  Committees 
has  been  of  great  benefit  educationally.  The  new  bodies,  and  the  public 
from  whom  they  are  recruited,  are  beginning  to  diagnose  the  problem 
of  unemployment,  and  to  recognise  its  diversity  and  difficulty  as  they 
have  never  done  before.  Since  1905  the  nation  as  a whole  has  learnt 
much  about  the  possibilities  and  the  limitations  of  help  for  the  unem- 
ployed. But  if  it  is  true  that  valuable  educational  experience  is  due  to 
the  Act,  it  is  also  true  that  it  is  the  failures  rather  than  the  successes 
of  the  Act  which  have  provided  the  education. 

465.  Reasons  of  discontinuing  the  Act. — The  Act  was  started  under 
impossible  conditions,  and  if  it  has  failed  the  failure  is  largely  due  to 
the  hopeless  task  imposed  upon  the  Local  Authorities  which  it  set  up. 
In  various  directions  they  have  accomplished  experimental  work  of 
great  value,  with  regard  to  emigration,  labour  colonies,  and  labour 
exchanges.  What,  however,  we  do  emphatically  assert  is  that  neither 
Distress  Committees  nor  Unemployed  Bodies  are  necessary  for  carrying 
out  these  methods  of  assisting  the  distressed  able-bodied. 

466.  As  regards  emigration,  this  is  probably  the  one  method  of  relief 
which  the  Poor  Laws  specifically  authorise  to  be  afforded  to  the  poor, 
as  distinct  from  the  destitute.  There  is  no  question  here  of  entering  a 
workhouse,  nor  of  submitting  a man  and  his  family  to  undul}"  repellent 
conditions.  Disfranchisement  in  England,  even  if  it  continued  to  apply, 
would  hardly  affect  an  emigrant.  There  is  no  reason,  therefore,  why  a 
reformed  and  enlightened  Public  Assistance  Authority  should  not  under- 
take all  the  emigration  relief  which  it  is  wise  for  the  State  to  give. 

467.  As  regards  labour  colonies,  we  hold  most  strongly  that,  except 
for  purposes  for  which  a prolonged  stay  on  them  is  necessary,  labour 
colonies  are  almost,  if  not  entirely,  useless.  But  it  would  appear 
irrational  and  senseless  to  place  in  the  hands  of  an  authority  intended 
to  meet  temporary  distress,  institutions  which  are  useless  except  as  a 
method  of  more  or  less  prolonged  and  permanent  help.  Such  institu- 
tions should  surely  be  placed  in  the  hands  of  the  authority  dealing 
with  prolonged  or  permanent  distress — that  is  the  Public  Assistance 
Authority. 

468.  In  the  matter  of  labour  exchanges,  we  shall  show  in  the  next 
section  why  it  is  in  our  opinion  essential  that  these  institutions  should 
not  be  managed  by,  or  associated  with,  an  authority  whose  primary 
object  is  to  give  relief. 

469.  Conclusions. — We  feel,  therefore,  that  the  methods  successfully 
used  by  the  Distress  Committees  would  be  exercised  more  appropriately 
by  other  authorities.  On  the  other  hand,  the  unsuccessful  methods  of 
the  Distress  Committees  are,  in  our  opinion,  so  harmful,  that  we  feel  it 
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to  be  in  the  interests  of  the  State  that  they  should  be  discontinued. 
Except  as  regards  the  operations  referred  to  above,  we  believe  that  the 
Act  has  mainly  resulted  in  the  wholesale  and  periodic  relief  of  casual  or 
chronically  under-employed  labourers  under  non-deterrent  conditions. 
This  class  of  men  is  tending  to  rely  more  and  more  on  the  regular  pro- 
vision of  municipal  relief-work  which  has  been  sanctioned  and  en- 
couraged under  the  Act.  In  effect  the  result  is  that  we  are  in  some 
danger  of  repeating,  in  an  indirect  manner,  the  disastrous  experiment 
of  relief  to  able-bodied  wage-earners,  which  occasioned  the  scandals  and 
reforms  of  1834.  The  gravamen  of  the  Report  of  1832  is  that  the  com- 
munity was  subsidising  wages  which  ought  properly  to  be  paid  by  the 
employers.  But  if  casual  labourers  are  supported  year  after  year  at 
certain  seasons  at  the  cost  of  the  rates,  their  yearly  wage  is  just  as 
effectively  subsidised  by  the  community  in  1905  as  their  weekly  wage 
was  subsidised  by  the  community  in  1832.  To  give  regularly  to  a casual 
labourer  13s.  a week  employment  relief  for  4 weeks  in  each  year  is 
arithmetically  equivalent  to  subsidising  his  weekly  wages  by  a shilling 
throughout  the  year.  And  the  subsidy  is  in  some  ways  more  dangerous, 
because  it  is  indirect  and  disguised,  instead  of  direct  and  open  as  in 
1832.  Any  general  increase  of  this  dangerous  practice  of  indirectly 
subsidising  wages  from  the  rates  would,  we  are  convinced,  lead  to  a 
recrudescence  of  the  evils  so  ably  described  by  the  Royal  Commission  of 
1832.  The  evils  would  be  equally  certain,  but  the  remedy  would  be  less 
easily  applied,  because  the  cause  of  the  evil  would  be  less  apparent. 
Even  now  there  are  signs  that  among  the  casual  labourers,  encouraged 
and  subsidised  by  the  Unemployed  Workmen  Act,  there  is  arising 
precisely  that  spirit  of  dependence  and  demoralisation  which  was  so 
rampant  in  1832. 

470.  We  feel,  therefore,  that  if  the  working  classes  are  to  retain  their 
independence  and  their  industrial  efficiency,  it  is  essential  that  all  en- 
couragement of  casual  labour  or  the  subsidisation  of  the  wages  of  casual 
labour,  out  of  public  funds  should  cease  as  soon  as  possible. 

471.  For  this  and  for  the  other  reasons  we  have  detailed,  we  recom- 
mend that  the  Unemployed  Workmen  Act  should  not  be  continued,  and 
that  the  functions  of  Distress  Committees,  so  far  as  they  are  useful, 
should  in  future  be  discharged  in  the  manner  hereafter  described. 
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472.  We  propose  to  classify  our  recommendations  for  dealing  with 
distress  from  unemployment  under  three  headings  according  as  they 
relate  to  : — 

(1)  Permanent  Preventive  Measures  of  a Social  or  Industrial 

Character ; 

(2)  The  Permanent  System  of  Public  Assistance  for  the  Able-Bodied. 

(3)  Transitional  Measures. 

(1)  Permanent  Preventive  Measures  of  a Social  or  Industrial  Character. 

(a)  Labour  Exchanges. 

473.  Dearth  of  statistics  as  to  iin employment. — Any  investigation 
into  the  facts  and  problems  relating  to  unemployment-distress  and  its 
relief,  discloses,  as  one  of  the  chief  defects  of  our  present  system,  an 
extraordinary  lack  of  accurate  information  as  to  the  extent  and  charac- 
ter of  unemployment.  It  is  at  best  a happy  chance  to  find  a remedy  for 
a disease  as  to  which  there  is  no  possibility  of  accurate  diagnosis.  But 
this  is  the  position  which  we,  as  a great  industrial  country,  occupy  as 
regards  the  unemployment  of  our  people.  There  are  no  data  which  give 
any  accurate  idea  of  who  and  how  many  the  unemployed  are,  and  what 
is  the  duration  of  their  unemployment.  Yet  the  ascertainment  of  these 
particulars  is  essential  to  the  successful  treatment  of  distress  from  un- 
employment. 

474.  Poor  Law  statistics. — There  are  Returns  periodically  published 
of  able-bodied  paupers,  under  which  term  may  be  included  the  halt,  the 
maimed,  and  the  blind — all  persons  in  fact  who  are  not  sick  or  physi- 
cally or  mentally  disabled.  Statistics  of  able-bodied  paupers  compiled 
on  such  a basis  are  clearly  illusory,  even  as  an  indication  of  mere  num- 
bers. As  to  the  character,  industrial  and  moral,  of  able-bodied  paupers, 
there  is  no  other  periodically  available  information  than  the  opinion  of 
a few  individuals  and  the  meagre  information  afforded  by  the  decennial 
census. 

475.  Board  of  Trade  statistics. — When  we  turn  to  the  figures  fur- 
nished by  the  Board  of  Trade  as  to  the  percentage  of  unemployment  in 
certain  Trade  Unions,  the  information  is  hardly  more  satisfactory. 
These  figures  to-day  are  founded  on  returns  from  about  600,000  Trade 
Unionists,^  many  of  them  belonging  to  trades  subject  to  special  fluctua- 
tions ; and  in  the  past  this  basis  has  been  even  narrower.  They  show 
the  tendency  of  trade,  but  little  more.  Any  attempt  to  apply  the  per- 
centages to  the  whole  ten  million  of  adult  workers  would  give  wholly 
untrustworthy  results. 

476.  Lven  in  regard  to  the  Trade  Unions,  to  which  the  figures  relate, 
the  statistics  afford  no  help  to  those  whose  business  it  is  to  provide  for 
distress  arising  from  unemployment.  The  figures  are  some  indication  of 
the  fluctuations  of  unemployment.  But  they  do  not  show  how  many 
men  in  a given  period  are  unemployed  even  in  the  limited  number  of 
Trade  Unions  to  which  they  relate.  They  give  no  trustworthy  measure 
of  the  numbers  unemployed  or  the  duration  of  their  unemployment.  Thus, 


^ Wilson-Fox,  98850. 
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for  instance,  in  a year  in  which  the  Board  of  Trade  percentages  show 
a mean  annual  average  of  unemployment  of  4 per  cent,  on  600,000  men, 
the  figures  may  mean  either  : — 

(a)  That  the  same  24,000  men  have  been  unemployed  throughout 
all  the  months  of  the  year ; or 

(5)  That  a different  24,000  men  have  been  unemployed  in  each 
month  throughout  the  year. 

477.  On  hypothesis  (6)  the  statistics  would  indicate  that  some  288,000 
men  had  each  been  unemployed  for  one  month  in  the  year.  This  from  a 
social  point  of  view  is  an  insignificant  amount  of  unemployment,  not 
likely  to  cause  serious  distress,  nor  to  require  remedial  action.  On 
hypothesis  (a)  the  statistics  would  indicate  that,  throughout  the  year, 
the  same  24,000  men  were  without  any  employment.  This  would  be  an 
amount  of  unemployment  of  considerable  intensity,  and  would  indicate 
the  probability  that  relief  measures  of  some  kind  would  be  necessary  in 
some  localities.  But  as  to  which  of  these  two  interpretations  (the  one 
pointing  to  relief  measures,  the  other  not)  is  the  right  one  the  figures 
themselves  give  us  no  guide.  It  is  clear,  therefore,  that,  even  in  regard 
to  the  Trade  Unions  to  which  they  relate,  the  Board  of  Trade  figures 
afford  no  safe  criterion  of  the  intensity  of  unemployment,  nor  of  the 
likelihood  of  distress  arising  from  it.  Far  less  do  the  figures  afford 
any  accurate  measure  of  unemployment  among  the  labouring  classes  as 
a whole. 

478.  In  view  of  the  limitations  thus  attaching  to  the  use  of  the  Board 
of  Trade  unemployment  percentages,  we  requested  that  Department  to 
make  further  inquiries  into  the  extent  of  unemployment  in  certain 
selected  Trade  Unions.  The  inquiry  extended  to  some  30,000  members 
of  the  Amalgamated  Society  of  Engineers,  the  Amalgamated  Society  of 
Carpenters  and  Joiners,  the  Compositors’,  Operative  Plumbers’,  and 
Woodcutting  Machinists’  Trade  Unions,  and  shows  that  the  large  majority 
of  Trade  Unionists  are  not  out  of  work  for  more  than  three  days  in  the 
year ; that  is  to  say,  the  large  majority  are  in  continuous  employment. 
In  a bad  year  a percentage  varying  from  11  to  27  in  the  different  Unions 
were  unemployed  for  an  aggregate  period  of  three  days  but  less 
than  eight  weeks,  whilst  from  11  to  16  per  cent,  were  out  of  work  for 
eight  weeks  or  over,  and  7 to  11  per  cent,  for  twelve  weeks  or  over. 
The  percentages  vary,  of  course,  between  good  and  bad  years,  and  in 
the  good  year  selected  for  the  inquiry  (i.e.,  1898  or  1899),  the  percentage 
unemployed  for  twelve  weeks  or  over,  varied  from  less  than  1 per  cent, 
with  the  Carpenters  to  nearly  5 per  cent,  with  the  Compositors.  It 
would  seem,  therefore,  that,  whilst  in  good  times  the  amount  of  distress 
from  unemployment  amongst  Trade  Unionists  must  be  small,  in  bad 
years  the  number  reduced  to  straitened  circumstances  through  unem- 
ployment must  be  considerable.* 

479.  Statistics  under  the  Unemployed  Workmen  Act. — Turning  to 
the  data  collected  by  the  Distress  Committees  under  the  Unemployed 
Workmen  Act,  we  have  seen  how  the  Committees’  registers  have  been 
avoided  by  the  capable  workmen.  The  registers  and  records  of  these 
Committees  are,  therefore,  only  an  index  of  the  extent  of  unemploy- 
ment amongst  a certain  inferior  class  of  workmen  in  those  few  districts 
in  which  the  Committees  have  been  set  up. 

480.  In  this  dearth  of  trustworthy  information  it  is  hardly  to  be 

* Statistical  Appendix,  No.  xvii.,  A. 
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wondered  at  that  mistakes  should  have  been  constantly  made  in 
attempting  to  deal  with  distress  from  unemployment.  The  mass  of 
hasty  and  inconsiderate  donors  assume  that  a large  number  of  decent 
and  capable  workmen  are  in  distress  from  unemployment,  and  pour  out 
funds  in  a manner  which  could  be  justified  only  on  the  assumption  that 
the  men  assisted  really  were  of  the  class  supposed  to  be  out  of  work. 
Experience  has  shown  that  these  funds,  raised  in  excitement  and  distri- 
buted without  thought,  are  invariably,  to  a very  large  extent,  absorbed 
by  incapable  and  undeserving  workmen  to  their  own  detriment.  The 
failure  of  such  gifts  is  obvious.  They  have  no  relation  to  conditions, 
causes,  or  remedies — none  whatever  to  the  evil  or  its  diagnosis.  The 
Unemployed  Workmen  Act  assumed  that  there  was  a special  class  of 
workmen  out  of  work  who  would  avail  themselves  of  it.  That  class,  if 
it  existed,  has  not  made  use  of  the  Act,  and  all  its  potentialities  for 
good  have  been  destroyed  by  the  clogging  of  its  machinery  with  a mass 
of  under-employed  labourers. 

481  This  points  to  the  need  in  future  of  obtaining  more  accurate 
statistics  as  to  the  numbers,  classes,  and  character  of  the  men  reduced 
to  unemployment,  and  as  to  the  length  of  the  period  during  which  they 
are  unemployed.  It  is  only  by  obtaining  such  accurate  particulars  that 
it  will  be  possible  to  make  the  remedies  effective  by  adjusting  them  to 
the  needs  of  the  time  and  to  the  wants  of  the  particular  class  of  men 
affected. 

482.  Lack  of  machinery  for  assisting  the  mobility  of  labour. — 
A second  defect  which  permeates  our  modern  system  is  the  failure  to 
do  anything  positive  and  effective  to  increase  the  mobility  of  labour. 
Although,  as  we  have  seen,  there  is  a lamentable  tendency  for  unskilled 
labour  to  stagnate  in  certain  localities,  and  although  there  is  on  all  sides 
an  increasing  difficulty  for  individuals  by  their  own  efforts  to  recover 
regular  employment^  when  once  it  has  been  lost,  yet  the  community 
has  provided  no  public  machinery  for  helping  the  unemployed  workman 
to  find  work  which  may  be  waiting  for  him.  This  failure  to  assist 
mobility  may  be  noticed  in  each  of  the  systems  we  have  reviewed.  The 
Guardians,  except  here  and  there  in  an  individual  instance  where  a par- 
ticular Guardian  takes  an  interest  in  a particular  man,  take  no  steps 
and  incur  no  expenditure  with  a view  to  finding  a workman  a situation 
while  he  is  in  or  when  he  is  leaving  their  institutions.  There  is  some 
doubt  whether  they  may  even  pay  a man’s  fare  to  a place  where  he 
knows  that  work  is  awaiting  him.^  On  the  other  hand,  as  we  have  seen, 
the  general  tendency  of  the  workhouse  life  is  to  reduce  a man’s  effici- 
ency, and  so  to  render  him  less  mobile,  considered  as  an  atom  in  the 
economic  organism.  Charity,  we  have  seen,  makes  occasional  efforts  to 
send  the  workers  where  work  is  awaiting  them,  but  the  operations  of 
charity  in  this  direction  are  limited  by  its  funds,  and  it  has  no  permanent 
or  suitable  machinery  to  help  it  in  finding  work  for  cases  outside  its  own 
particular  district. 

483.  Under  the  Unemployed  Workmen  Act,  it  is  true  that  the  Distress 
Committees  have  powers  of  migration,  but  these  have  not  been  used  to 
an  appreciable  extent.  Labour  exchanges  were  also  established  under 
the  Act,  but  these  have  achieved  only  a partial  success ; they  have 
suffered  by  their  association  with  a relief  authority;  and  they  have  not 

^ See,  e.g.,  Pringle’s  App.  ii.  to  Jackson  and  Pringle’s  Report,  p.  35.  ^Adrian, 

293-8  ; Sidney  Webb,  93091. 


^>ART  VL— Chapter  4. 


508  PROPOSALS  AS  TO  DISTRESS  FROM  UNEMPLOYMENT. 

been  able,  except  to  a small  extent,  to  increase  mobility  generally.  On 
the  other  hand,  the  system  of  municipal  works  encouraged  by  the  Distress 
Committees  has  tended  to  encourage  directly  the  immobility  of  unskilled 
labour  by  providing  periodically  artificial  work  in  districts  where  there 
was  already  an  excess  of  unskilled  labour.  Clearly,  then,  the  Unem- 
ployed Workmen  Act  has  done  little  or  nothing  to  assist  the  mobility 
of  labour. 

484.  If  we  turn  to  the  Trade  Unions  we  find  that  each  Union  provides 
for  mobility  of  labour  as  regards  its  own  particular  members,  but  the 
rules  of  Trade  Unions  impose  a serious  fine  on  any  member  of  the  Union 
finding  or  endeavouring  to  find  work  for  a man  not  belonging  to  the 
union.  To  some  extent,  therefore,  the  Trade  Unionists  may  be  said  to 
have  increased  their  own  mobility  at  the  expense  of  the  mobility  of 
workmen  who  do  not  belong  to  the  Unions. 

485.  We  have  hitherto  been  referring  principally  to  the  lack  of  facili- 
ties for  removing  workmen  from  place  to  place,  i.e.,  to  what  is  techni- 
cally known  as  place-mobility.  But  there  is  not  only  a similar  lack  of 
facilities  for  moving  workmen  from  trade  to  trade,  and  so  ensuring  what 
is  known  as  trade  mobility,  but  the  Trade  Union  organisation  discourages 
such  inter-trade  mobility.  If  a man  abandons  his  own  trade  and  Trade 
Union  he  is  penalised  by  the  immediate  loss  of  unemployed  and  other 
benefits,  and  he  is  not  for  some  time  qualified  for  the  Trade  Union 
benefits  of  the  trade  into  which  he  transfers  his  labour.  We  have 
received  some  evidence  that  the  ranks  of  the  unemployed  and  of  the 
casual  labourer  are  recruited  from  workmen  who,  from  one  cause  or 
another,  no  longer  find  employment  in  their  original  trades,  and  who 
degenerate  into  unskilled  labouiers,  thus  helping  to  overstock  still 
further  the  already  overcrowded  unskilled  labour  market.  It  is  not 
within  the  province  of  the  Poor  Law  to  provide  technical  training  for 
the  able-bodied  ; nor  are  there,  so  far  as  we  are  aware,  technical  schools 
where  adults  can  learn  a new  trade.  To  the  extent  to  which  this  is  an 
educational  question,  it  is  perhaps  beyond  our  scope  to  prescribe  reme- 
dies. But  the  difficulty  is  not  merely  educational.  Even  if  the  neces- 
sary technical  training  were  available  either  in  schools  or  ordinary 
workshops,  there  is  at  present  no  available  information  to  indicate  to  a 
workman  desirous  of  changing  his  trade  in  what  other  trade  or  trades 
there  is  most  demand  for  the  kind  of  qualities  which  he  possesses.  To 
this  extent  the  question  of  trade  mobility  is  one  of  obtaining  more  accu- 
rate information  on  the  state  of  employment  in  various  trades ; and  to 
this  extent  we  believe  we  can  propose  some  remedial  measures  for  the 
difficulty. 

486.  To  sum  up,  it  is  clear  that  there  is  at  present  great  lack  of 
machinery  for  assisting  the  mobility  of  labour,  and  this  at  a time  when 
such  machinery  is  particularly  needed,  and  when,  through  the  increase 
of  travelling,  postal,  telephonic,  and  telegraphic  facilities,  physical 
mobility  should  not  be  a difficult  matter.  We  lay  it  down,  therefore,  as 
one  of  the  leading  objects  of  our  future  proposals  that  they  should  tend 
towards  an  increased  mobility  of  labour.  After  what  has  been  said,  it 
is  equally  clear  that  any  successful  treatment  of  distress  from  unem- 
ployment on  the  basis  of  the  existing  statistics  is  impossible.  We 
therefore  lay  it  down  as  a second  object  that  statistics  relating  to  the 
enumeration  and  classification  of  the  unemployed  should  be  collected  on 
a tru.st worthy  and  scientific  basis. 
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487.  Both  these  objects  can,  we  think,  be  achieved  by  the  establish- 
ment of  a national  system  of  Labour  Exchanges.  As  instancing  the 
way  in  which  labour  exchanges  can  assist  mobility,  we  may  cite  the 
evidence  given  us  by  Mr.  Fair,  the  Chairman  of  the  Association  of  Em- 
ployment Exchange  Superintendents.^  We  shall  refer  later  on  to  the 
London  labour  exchanges  and  their  working.  As  pioneer  institutions 
they  were  not  free  from  defects.  But,  in  spite  of  these  defects,  we 
believe  that  the  scheme  of  exchanges  in  London  under  the  Unemployed 
Workmen  Act  has  dealt  with  the  problem  of  the  unemployed  on  a limited 
but  a scientific  basis.  The  linking  together  of  ail  the  different  parts  of 
London,  by  means  of  a central  exchange  acting  as  a clearing  house, 
brought  the  supply  and  demand  for  labour  into  touch  with  each  other. 
Mr.  Fair  declares  that  the  Metropolitan  exchanges  have  already  done 
good  work,  employers  have  promptly  found  men  they  could  not  have 
obtained  so  quickly  by  any  other  means, ^ and  men  have  obtained  work 
which  they  could  never  have  got  by  their  own  unaided  efforts. 

488.  We  have  also  been  informed  that  the  German  labour  exchanges 
have  operated  towards  abolishing  the  vague  search  for  work  in  the 
streets  and  at  the  factory  gates,  and  have  increased  the  industrial 
efficiency  of  the  community  by  adding  to  the  mobility  of  the  labour 
supply.® 

489.  With  regard  to  the  way  in  which  labour  exchanges  would  facilitate 
the  collection  of  data  for  the  classification  of  the  unemployed,  we  may 
again  refer  to  the  evidence  of  Mr.  Fair.  He  there  points  out  that,  if  the 
exchanges  are  to  aid  the  unemployed,  it  is  necessary  to  get  trustworthy 
figui-es  as  to  the  number  and  capability  of  workers  employable  and  of 
the  capacity  of  various  industries  to  absorb  labour.  The  Metropolitan 
exchanges  have  done  much  in  this  direction.  Their  books,  at  the  end  of 
the  first  year’s  working,  showed  at  least  100,000  men  and  women  in 
London  who  are  only  partially  employed,  exclusive  of  the  trade 
unionists.  The  exchanges  can  show  the  various  trades  affected,  and, 
further,  can  prove  special  stagnation  in  particular  industries.^ 

490.  Similarly,  we  have  been  informed  that  it  was  one  of  the  objects 
of  the  German  labour  exchanges  to  “ get  a perfect  test  for  unemployment 
as  a means  of  knowing  if  a man  is  really  unemployed  against  his  will. 
You  can  only  do  this  if  you  can  see  the  whole  labour  market  and  all  the 
jobs  that  offer.”  ^ 

491.  Before  further  developing  our  proposal  for  the  establishment  of 
a national  system  of  labour  exchanges,  it  may  be  asked  how  we  reconcile 
such  a proposal  with  the  admitted  failure  of  labour  exchanges  in  England 
to  attain  the  objects  expected  of  them,,  We  will,  therefore,  briefly  re- 
capitulate the  gist  of  the  evidence  given  before  us  as  to  these  institutions, 
and  the  reasons  why  they  have  failed. 

492.  Municipal  labour  bureaux  before  1905. — Prior  to  1905,  a good 
many  municipalities  had  made  experiments*  in  the  way  of  labour  ex- 
changes, but  apparently  these  institutions  were  seldom  carried  on  with  any 
full  understandinof  or  foresight.^  According  to  the  view  of  our  witnesses, 
the  weakness  of  the  old  municipal  exchanges  was  due  to  certain  easily 
ascertained  causes.  There  was  no  knowledge  of  what  they  were  intended 

* e.g.^  in  London  under  the  Labour  Bureaux  London  Act,  1902,  and  in  other  places 
un(i0r  locB/l 

^ Evidence,  814G4-81666,  passim.  ^ Fair,  St.  .8  and  4,  81598.  ^ Beveridge,  77890. 

^ Fair,  St.  7 and  8.  " Beveridge,  77890,  78218.  « IhitL,  78384,  77930  ; Tagg.  Vol.  VIII., 

App.  Ixxvii.  (11)  ; Lea,  Vol.  VIII.,  App.  xlvi.  (4)  ; Fordham,  81300. 
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to  do  ; they  were  not  properly  staffed  ; they  were  hampered  by  many 
bad  rules  ; they  were  nearly  all  started  in  times  of  depression — “ exactly 
the  wrong  time  to  start  a labour  exchange ; the  time  to  start  it  is  when 
trade  is  going  up,  because  then  the  people  whom  you  decasualise  have 
the  best  chance  of  finding  other  places  for  themselves.”  ^ Employers 
mostly  held  aloof  from  these  exchanges  ; they  knew  nothing  about  them. 
No  effort  was  made  to  advertise  them,  “ though  everything  depends  on 
that.”  ^ They  worked  independently  of  one  another,  until  an  attempt 
was  made  by  the  London  Unemployed  Fund  to  provide  a central 
unemployed  exchange.^ 

493.  The  London  Act  of  1902,  we  are  told,  was  a failure  because  it 
merely  permitted,  and  did  not  compel.  Borough  Councils  to  establish 
bureaux,  and  consequently  only  a very  small  part  of  the  Metropolis  was 
covered.  Further,  amongst  those  established,  there  was  no  interchange 
of  ideas,  men  were  placed  in  charge  of  the  bureaux  who  were,  perhaps, 
the  proteges  of  some  influential  councillors,  regardless  of  their  fitness  for 
the  work.  The  bureaux  “ were  the  shuttlecock  of  party  politics,  and, 
to  a large  extent,  became  mere  registers  whence  a borough  surveyor  could 
get  his  staff  of  scavengers,  etc.”  ^ 

494.  In  fact,  the  evidence  seems  to  show  that  the  failure  of  these 
pioneer  labour  bureaux  was  not  owing  to  any  innate  defect  in  the  idea- 
which  they  embodied,  but  rather  to  their  inchoate  and  disconnected 
character  and  to  their  overdose  association  with  the  faults  and  failings 
of  particular  Local  Authorities.  Indeed,  it  is  chiefly  owing  to  the 
inability  of  the  Local  Authorities  to  institute  and  maintain  what  should 
be  a national  service,  that  we  feel  bound  to  recommend  a national 
organisation  to  carry  on  these  important  industrial  institutions. 

495.  Labour  exchanges  under  Unemployed  Workmen  Act. — The  local 
labour  exchanges  established  under  the  Unemployed  Workmen  Act  have 
been  to  some  extent,  but  not  very  much,  more  effective  than  their  pre- 
decessors.^ In  the  Metropolis  we  are  told  that  these  exchanges  are  not 
very  satisfactory,  and  “ there  has  probably  not  been  a single  labour 
exchange  in  England  which  has  yet  been  an  important  or  indispensable 
industrial  institution.”  ® 

496.  A new  institution,  to  be  successful,  generally  requires  something 
more  than  a cold  support  from  the  authority  establishing  it.  The  Local 
Authorities,  especially  in  the  country,  do  not  seem  to  have  supported  the 
labour  exchanges  either  with  energy  or  determination.  In  addition  to 
this  lukewarm  support  there  were  obstacles  in  the  way  of  their  develop- 
ment; such  as  the  unfavourable  attitude  of  the  Trade  Unions,  the  poor 
support  given  by  employers,  the  fact  that  the  best  types  of  men  have 
not  registered,  largely  because  they  have  not  been  encouraged,  and  lastly 
the  financial  difficulty.'^ 

497.  As  to  this  last  point,  most  of  the  districts,  as  one  of  the  witnesses 
observes,  can  probably  meet  from  the  |^d.  rate  the  comparatively  small 
expenses  necessary  for  the  efficient  working  of  an  exchange  in  conjunction 
with  a linked-up  system.  But  the  districts  where  unemployment  is 

1 Beveridge,  78337.  ^ 73339  3 73349  ; Cf.  Fordham,  81304-8. 

Fordham,  1258,  St.  2,  81262.  " Tom  Fox,  83974  ; Leech,  83769  (22)  ; Wm.  Wood, 

85750-3,  85851-4,  85860-3;  Coates,  Vol.  VIII.,  App.  xiv.  (10);  Crowther,  90823-8, 
90647  et  seq.  ; Wright,  87323  (17)  ; Gageby,  99291-4  ; Stubbs,  Vol.  VIII.,  App.  Ixxv.  (8). 
® Beveridge,  78006,  77872.  ^ Somers,  82439  ; Green,  Vol.  VIII.,  App.  xxxii.  (4-22)  ; 

Livesey,  83134  (viii.)  ; Chapman,  84856  ; Fair,  81466  (29)  ; Stepney,  79791  ; Lamer, 
79211  (11)  ; Somers,  82407  ; Fordham,  81280,  81381  ; T.  Smith,  86726  (3,  18,  19). 
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worst  find  the  limit  too  low  for  efficient  working,  and  in  one  or  two  areas 
little  or  nothing  can  be  done  in  this  way  for  that  reason.  “ Yet  any  in- 
crease of  the  rate  contribution  would  tend  to  aggravate  in  such  rate- 
burdened  districts  the  very  trouble  it  is  intended  to  relieve.”  ^ 

498.  The  opinion  again  has  been  strongly  expressed  that  the  association 
of  the  labour  exchanges  with  what  is  really  a relief  authority,  has  largely 
contributed  to  the  comparative  failure  of  the  exchanges  under  the  Un- 
employed Workmen  Act.^  There  has  been  a tendency  to  confuse  the 
exchanges  with  the  Distress  Committees,  which  repels  many  employers 
who  object  to  aid  a system  of  “ State-created  work.”  ^ On  the  other 
hand  their  association  with  an  authority  administering  assistance  to  the 
lower  types  of  unskilled  and  casual  labourers  has  led  to  their  being  looked 
upon  with  suspicion  by  the  Trade  Unions,  who  have  in  some  cases  un- 
happily regarded  them  as  “blacklegging”  organisations.^  For  instance, 
in  Liverpool,  we  were  informed  that  no  distinction  was  made  between 
applicants  to  the  labour  exchange  and  applicants  for  the  Distress  Com- 
mittee register ; they  had  all  to  answer  the  same  questions  and  fill  up 
the  same  form.® 

500.  It  is  obvious  that  any  neglect  to  draw  a distinction  between 
persons  applying  for  assistance  and  persons  merely  desirous  of  obtaining 
facilities  for  being  put  into  communication  with  employers,  will  be  likely 
to  affect  prejudicially  the  attitude  of  the  better  class  workmen  to  the 
labour  exchanges.  Where,  as  in  Edinburgh,  the  labour  exchange  has 
been  dissociated  from  the  relief  work  of  the  Distress  Committee,  the 
evidence  shows  that  the  labour  exchange  has  been  more  successful,  and 
has  enlisted  considerably  more  sympathy  from  the  Trade  Unions.® 

501.  Other  witnesses  have  told  us  that  the  administration,  staff,  equip- 
ment, etc.,  of  the  exchanges  have  been  starved  under  the  Act,  and  that 
this  accounts  for  their  failure."^  The  superintendents  of  the  exchanges 
have  in  many  places  had  to  struggle  against  great  difficulties.  They 
have  had  but  one  clerk  to  help  them  (often  an  inexperienced  youth), 
hardly  any  advertisement,  offices  of  poor  appearance  and  in  bad  posi- 
tions. In  many  cases  little  or  nothing  has  been  done  to  make  the  labour 
exchanges  either  a popular  or  attractive  institution.® 

502.  But  the  greatest  objection  to  be  urged  against  the  existing  system 
is  that  under  it  labour  exchanges  are  only  set  up  sporadically.*  Isolated 
exchanges,  especially  if  successful  in  their  detachment,  tend  to  decrease 
rather  than  increase  the  general  mobility  of  labour.  If,  for  instance, 
labour  exchanges  are  established  in  London  and  not  at  Norwich,  the 
fact  that  these  facilities  for  quickly  obtaining  work  are  available  in 
London  is  all  the  more  likely  to  attract  to  London,  or  to  retain  in 
London,  unemployed  people  who  think  that  they  have  thereby  a better 
chance  of  getting  work. 

503.  Labour  Exchanges  in  Germany. — That  the  failure  of  exchanges 
in  England  is  due  to  local  and  special  causes,  and  not  to  any  innate 
defect  in  the  institutions,  seems  clear  from  the  interesting  account  of 
their  success  abroad  which  has  been  furnished  to  us  in  evidence.^ 

504.  In  Germany,  with  its  diversity  of  kingdoms,  laws,  and  customs, 
there  is  no  imperial  system  of  labour  exchanges.  The  lack  of  homo- 

* See  par  413. 

1 Humphrey,  79408  (26-27).  ^ Beveridge,  77940,  78174.  ^ pair,  81464  ; 1-33,  81522. 

" IhuL,  81464  ; 29, 81506,  81619.  ^ Rathbone,  83491 . « Campbell,  97172,  97200.  < Ewart 
Richardson,  Vol.  YIII.,  App.  Ixiv.  (2).  Humphreys,  79408  (27)  ; Fordham,  81258  (7). 
®Fair,  81464  (10).’  ®See  Beveridge — evidence  passim.  Tawney,  96674-96725  (22-32). 
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geneity  among  the  constituent  peoples  would  tend  to  prevent  it.  But 
there  is  a network  of  labour  exchanges  of  various  types.  The  most 
important  and  the  most  akin  to  what  we  should  propose  for  England  are 
the  public  and  municipal  exchanges.  There  are  over  200  such,  among 
the  700  odd  exchanges,  filling  now  150,000  places  a month,  which  report 
regularly  to  the  Imperial  Statistical  Officer.  Practically  there  is  a public 
general  exchange  in  every  town  of  over  50,000  inhabitants,  and  in  a very 
large  proportion  of  the  smaller  towns.”  Most  of  the  public  labour 
exchanges  date  from  1894-6  or  received  a fresh  impulse  then.  They 
have  been  extraordinarily  successful.  Thus  according  to  the  evidence 
supplied  to  us  by  Mr.  Beveridge : — 

“ The  Munich  Exchange,  for  instance,  filled  over  25,000  situations  in  the  first 
complete  year  of  its  working.  The  Diisseldorf  Exchange,  after  remaining  unimpor- 
tant for  some  time,  filling  less  than  2,000  situations  two  or  three  years  ago,  rose 
suddenly  to  filling  28,000  in  1906-7,  and  will  hardly  fall  short  of  50,000  in  1907-8. 
In  Berlin,  Stuttgart  and  Strassburg,  the  activity  has  nearly  doubled  in  the  last  two 
years.”  ^ 

505.  The  public  labour  exchanges  in  Germany  are  not  confined  to 
unskilled  or  low-skilled  labour.  “ Most  show  a percentage  of  forty  to 
sixty  in  definite  trades,  and  the  larger  exchanges,  at  least,  have  separate 
sections  for  unskilled  and  skilled  men  of  various  types.”  ^ 

506.  The  causes  of  the  success  of  the  German  vsystem  of  labour  ex- 
changes have  apparently  been  as  follows  ; — 

(1)  The  high  standing  given  to  the  movement  by  the  advocacy 
and  practical  assistance  of  all  public  authorities,  town  councils. 
State  Governments,  Imperial  Government,  etc. ; 

(2)  The  association  through  combined  Committees  of  employers 
and  employees  in  the  management  of  the  exchanges ; 

(3)  The  unequivocal  character  of  the  exchanges  as  industrial  and 
not  relief  institutions ; 

(4)  The  excellent  arrangements  for  the  use  of  telephonic,  tele- 
graphic, and  postal  facilities  by  the  exchanges ; 

(5)  The  preferential  railway  fares  for  men  sent  to  a situation.^ 

507.  A National  system  of  Labour  Exchanges  essential. — We  see  no 
reason  why  these  features  which  have  been  so  successful  in  Germany, 
should  not  be  reproduced  to  a large  extent  in  England.  In  view,  how- 
ever, of  the  importance  in  England  of  obtaining  all  statistics  through 
these  labour  exchanges  on  a uniform  basis,  and  in  view  of  the  desira- 
bility of  keeping  them  absolutely  impartial,  untinged,  so  to  speak,  by 
association  with  the  Poor  Law,  or  by  local  controversies,^  we  think  it 
essential  that  the  system  should  be  worked  centrally  by  the  Board  of 
Trade,  and  that  the  organising  officer  or  secretary  in  charge  of  the  ex- 
change should  be  an  officer  of  that  Department.  It  would,  however,  be 
essential,  if  the  exchanges  are  to  be  a success,  that  the  Board  of  Trade 
officer  should  be  assisted  by  an  advisory  Committee  consisting  of 
employers,  workmen,  and  representatives  of  the  Municipal  or  Local 
Authorities.  There  is  a large  consensus  of  opinion  that  the  actual 
managing  body  of  each  exchange  should  be  a Committee  constituted  on 
some  such  lines.^ 

^Beveridge,  77838  (5)  and  (6),  77875,  77880  ; Wilson  Fox,  99129-30.  ^ Beveridge, 

77833  (9).  Uhid.,  77833  (20)  ; cf.  Tawney,  96750,  96847.  ^ Ibid.,  77832  (48),  77887. 
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508.  Employers'  attitude  to  Labour  Exchanges. — We  think  that  a 
managing  authority  of  this  nature  would  attract  the  support  both  of 
the  employers  and  of  the  Trade  Unions.  As  regards  the  employers 
there  is,  as  we  have  said,  evidence  that  they  have  hitherto  been  chiefly 
discouraged,  as  at  Leicester,  by  the  fact  that  the  labour  exchanges  have 
been  concerned  chiefly  with  the  less  skilled  and  less  efllcient  workmen,^ 
or,  as  in  London,  by  the  confusion  of  the  exchanges  with  the  Distress 
Committees,  which  are  objected  to  by  the  employers  as  inaugurating  a 
system  of  “ State-created  ” work.^ 

509.  On  the  other  hand,  there  are  indications  that,  even  under  the 
present  system,  the  employers  can  be  induced  to  use  these  institutions. 
The  Chairman  of  the  Association  of  Labour  Exchange  Superintendents 
considers  that  the  number  of  employers  who  have  obtained  through 
the  Metropolitan  exchange  satisfactory  workmen  is  highly  creditable  to 
the  superintendents,  considering  the  paucity  of  means  at  their  disposal.^ 
At  Newcastle  we  were  told  that  the  employers  were  using  the  exchanges 
to  some  extent,  and  that  this  state  of  affairs  could  be  improved,  if  it 
became  possible  to  establish  a system  by  which  employers  and  the  repre- 
sentatives of  labour  were  brought  more  closely  together  upon  the 
management.^ 

510.  The  experience  in  Germany  has  been  that  employers  have  in- 
creasingly supported  the  labour  exchanges,  and  the  general  opinion  in 
England  is  that  the  employers  are  gradually  becoming  more  favourable 
to  the  institutions  by  finding  out  that  it  is  to  their  interest  to  use  them.® 

511.  It  is  also  obvious  that,  the  more  the  Trade  Unionists  and  the 
better  class  of  workmen  can  be  induced  to  use  the  labour  exchanges,  the 
more  will  the  employers  resort  to  them. 

512.  Trade  Unions'  attitude  to  Labour  Exchanges. — As  regards  the 
attitude  of  the  Trade  Unions,  although  the  difficulties  are  serious,  there 
is  no  reason  why  they  should  not  be  surmounted.  The  Trade  Unions’ 
hostility,  such  as  it  is,  is  based  on  several  grounds ; — that  labour  ex- 
changes might  be  used  for  the  supply  of  “blacklegs”  in  trade  disputes, 
that  no  preference  is  given  to  unionists,  and  that  they  might  provide 
labour  below  the  standard  rate  of  wages  or  conditions  of  employment. 
It  is  also  demanded  that  Trade  Unions  using  the  exchange  should  be 
entitled  to  provide  their  own  “ vacant  books  ” and  continue  their  present 
methods  except  as  to  the  place  of  registration.  Many  are  jealous  of  any 
scheme  which  would  supplant  their  own  systems.® 

513.  It  has,  however,  been  represented  to  us  that  much,  if  not  all,  of 
the  hostility  of  the  Trade  Unions  would  be  removed  if  they  could  be 
induced  to  take  their  proper  share  of  representation  on  the  managing 
bodies  of  the  exchange.'^ 

514.  We  think  that  when  the  working  and  results  of  a successful 
system  of  labour  exchange  is  explained  and  thoroughly  understood,  the 
Trade  Unionists  will  be  more  ready  to  accept  them,  as  they  have  done 
in  the  cases  already  cited.  For  though,  as  one  witness  has  pointed  out 
to  us,  there  might  be  in  theory  a loss  to  Trade  Unions  when  public 
labour  exchanges  are  set  up,  since  they  would  take  away  one  of  the 

1 Smith,  8672673,  19),  etc.  81466  (32).  ^ Ibid.,  81466  (9).  '‘Wood, 

85750,  85851.  ^Beveridge,  778.33  (S.  18),  78088,  78158  ; Watts,  96078  ; Wright, 87323 
(21);  Fordham,  81322,  81344,  81362;  Watson,  90664.  ^Beveridge,  78163;  Bell, 
86084  (8),  86118,  86176;  Ward,  83744,  83767;  Crooks,  91423  ; Stepney,  79619  (13); 
Fair,  81621  ; Smith,  86777  ; Crowther,  90661  ; Wood,  85855.  'Ward,  83581,  83622, 
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reasons  for  joining  a Union,  yet  the  objection  in  many  cases  is  quite 
theoretical.  In  most  trades  the  action  of  the  Union  in  regard  to  finding 
work  is  very  rough  and  ready,  and  in  few  does  it  go  much  beyond  the 
way  of  mutual  information  and  assistance  by  men  in  the  same  trade 
who  are  constantly  in  touch  with  one  another,  and  recommend  one 
another  to  the  foreman.^ 

515.  The  practical  gain  to  Trade  Unions  through  labour  exchanges 
would,  we  are  convinced,  outweigh  any  possible  loss.  It  is  directly  to 
the  interest  of  the  Trade  Union  to  have  the  labour  exchange  as  efficient 
as  possible,  because  it  is  paying  unemployed  benefit  to  its  members,  and 
it  wants  to  get  them  off  its  “ vacant  books”  as  soon  as  possible.  More- 
over, in  proportion  as  the  exchanges  are  efficient  there  should  be  a 
corresponding  reduction  in  the  cost  of  “ travelling  benefit  ” to  the 
Unions.^  In  future  a man  will  not  have  to  travel  about  indefinitely  in 
search  of  work : it  should  only  be  necessary  for  him  to  make  one 
journey,  direct  to  where  the  work  is  waiting  him. 

516.  In  Lewisham,  for  instance,  by  addresses  to  the  Trade  Unions 
branches  and  discussion  of  the  whole  question,  a friendly  feeling  has 
already  been  induced.  Three  of  the  Trade  Unions  keep  their  books  in 
the  employment  exchange,  and  their  members  usually  come  and  sign 
there,  instead  of  at  a public-house  as  formerly.^  Similarly  at  Newcastle, 
we  are  told,  there  has  been  no  trouble  with  the  Trade  Unions;  the 
superintendent  has  always  had  the  absolute  confidence  of  all  the 
working  classes  in  the  city.^ 

517.  Indeed,  in  Germany,  though  the  attitude  of  Trade  Unions  has 
hitherto  been  hostile  towards  public  labour  exchanges,  there  are  some 
signs  that  it  is  becoming  increasingly  favourable.  At  the  present  time 
it  is  common  for  workmen  to  ask  for  the  establishment  and  exclusive 
use  of  a joint  labour  exchange,  as  one  of  the  terms  of  an  agreement 
terminating  a dispute.®  In  one  or  two  towns,  the  Trade  Unions  have 
even  made  over  to  the  exchange  the  payment  of  their  unemployed 
benefits.® 

518.  Moreover,  we  think  that  if,  as  will  be  proposed  subsequently, 
the  State  contributes  to  the  unemployed  benefit  paid  to  each  Trade 
Unionist,  the  State  might  well  make  it  a condition  of  such  payment 
that  the  Trade  Unionist,  when  out  of  work,  should  register  his  name 
and  report  himself  to  the  local  labour  exchange,  in  addition  (if  it  is  so 
desired)  to  his  entering  his  name  in  the  vacant  book  of  his  Union.  If 
the  State  supports  and  encourages  the  Trade  Unions,  it  seems  only 
reasonable  that  the  Trade  Unions  should  assist  the  State  by  supporting 
the  national  and  nationally  needed  labour  exchanges. 

519.  Finally,  both  skilled  and  unskilled  labourers  might  be  induced 
to  use  the  exchanges  to  a considerable  extent  if  Local  Authorities  and 
Government  Departments  engage  their  men  only  through  the  agency 
of  these  exchanges.  As  has  been  already  shown,  the  support  of  the 
exchanges  by  public  authorities  has  been  one  of  the  reasons  for  the 
success  of  the  system  in  Germany. 

520.  Cost  of  Labour  Exchanges. — Questions  may  be  raised  as  to  the 
cost  of  establishing  labour  exchanges.  We  have  not  taken  much 
evidence  on  this  subject;  but,  such  as  it  is,  it  appears  to  show  that  the 
cost  would  not  be  extravagant  considering  the  benefit  which  they  would 

' Beveridge,  78168.  ^ ^ 78169-71.  « Fair,  81491.  Wood,  85753,  85863. 
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bring.  In  London,  we  are  told,  the  cost  at  present  is  about  £9,000  a 
year  for  the  hire  of  offices,  staff,  wages,  postage,  telephones,  etc.^  This 
cost  could,  we  think,  be  much  reduced  if  some  arrangement  could  be 
made  whereby  the  exchanges  had  the  free  use  of  telephones  and  postal 
services ; a result  which  would  naturally  follow  from  their  being 
branches  of  a Government  Department.  In  Germany  the  estimated 
cost  of  filling  a situation  is  from  4d.  to  lOd.^  Mr.  Webb  estimated 
roughly  that  the  very  elaborate  system  of  labour  exchanges  under  his 
scheme  (which  were  to  be  universal)  would  cost  about  £I,C00,000  a year.^ 
On  the  other  hand  the  Association  of  Superintendents  of  Metropolitan 
Exchanges  estimated  that  a complete  system  of  exchanges  for  the  whole 
of  Greater  London  would  cost  only  about  £30,000  a year.^  If  this 
estimate  is  applied  to  the  whole  of  England  on  the  basis  of  population, 
we  get  a much  more  reasonable  sum.  At  the  same  time  we  feel  bound 
to  say  that,  as  the  principal  officer  in  charge  of  each  exchange  must  be 
a person  able,  inter  alia,  to  meet  employers  and  employing  bodies  on 
an  equal  footing,  he  must  be  given  a recognised  status  in  the  community 
and  must  accordingly  be  somewhat  highly-paid.  In  our  opinion  to 
attempt  to  keep  down  the  cost  by  the  appointment  of  any  but  specially 
qualified  persons  would  be  fatal  to  the  scheme. 

521.  If,  as  in  Wlirtemberg,  the  rural  post  offices  were  used  as  branches 
of  the  exchange,  the  cost  of  establishing  a complete  system  of  exchanges 
would  no  doubt  be  reduced. 

522.  Labour  Exchanges  and  Trade  Disputes. — Another  question  of 
some  difiiculty  is  the  attitude  which  should  be  adopted  in  the  case 
of  trade  disputes.  The  practice  in  Germany  in  regard  to  strikes  and 
lock-outs  is  various.  Sometimes  the  exchanges  take  no  notice  of  a 
dispute  in  considering  the  filling  up  of  vacancies.  Sometimes  they 
register  the  vacancies  due  to  disputes  and  notify  them  to  applicants, 
but  at  the  same  time  give  formal  notice  of  the  dispute  to  the  individual 
applicants  ; in  other  places  they  suspend  operations  within  the  range 
of  the  dispute  while  it  lasts ; and  in  yet  others  the  action  of  the  labour 
exchanges  is  dependent  on  the  verdict  of  a special  tribunal.  The  second 
course,  viz.,  to  notify  applicants  when  vacancies  are  due  to  trade  dis- 
putes, has  most  approved  itself  in  practice.  As  a result,  such  vacancies 
are  seldom  accepted  by  any  of  the  men  in  the  exchange.®  We  do  not 
think,  therefore,  that  this  difficulty  need  prove  insuperable  in  England. 

523.  National  Labour  Exchanges  and  their  advantages. — If  a 
national  system  of  labour  exchanges,  working  automatically  all  over 
the  country,  could  be  established,  it  should  tend  to  ensure  that  the 
supply  of  labour  available  in  all  parts  of  the  country  would  be,  in  a 
measure,  gauged  and  recorded.  It  might  be  hoped  that  demand  and 
supply  would  be  brought  generally  and  locally  in  touch  with  each 
other,  and  that  the  overstocking  of  certain  trades  and  the  difficulty  of 
getting  labour  in  other  industries  would  be  diminished.  The  present 
system  of  engaging  workpeople,  whether  through  advertisement  or  by 
taking  them  on  at  the  gate,  is  often  wasteful  and  ineffective.  By  using 
the  exchange  as  a centre,  the  employer  would  obtain  the  men  he  wanted, 
and  the  men  would  know  where  they  were  wanted,®  instead  of  having 
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to  endure,  as  at  present,  the  misery  of  tramping  after  problematical 
work.* *  To  this  extent  the  exchanges  would  replace  haphazard  methods 
by  a comprehensive  system  based  on  industrial  supply  and  demand. 

524.  The  need  for  labour  in  country  districts  could  possibly  be  met 
by  placing  out  men  from  the  towns  who  had  an  aptitude  for  agricul- 
tural work.  And,  in  another  way,  the  labour  exchange  might  help  to 
check  rural  depopulation  by  diffusing  accurate  information  as  to  the 
actual  conditions  of  life  in  large  towns.^ 

525.  It  is  hoped  that  labour  exchanges  would  also 

(1)  Make  it  easier  for  men  permanently  displaced  by  industrial 
changes  to  pass  to  a new  occupation. 

(2)  Facilitate  the  use  of  subsidiary  trades  by  seasonal  workers. 

(3)  Substitute  for  artificial  tests  and  inquiries  the  beneficial  and 
natural  test  of  a situation  through  the  exchange.^ 

526.  Of  course,  we  recognise,  as  Professor  Chapman  has  pointed  out, 
that  there  is  some  danger  that  labour  exchanges  might  lead  the  oper- 
ative classes  to  feel  that  responsibility  to  find  work  was  shifted  from 
their  shoulders.”  ® But  we  do  not  think  the  risk  is  great.  It  should  be 
made  incumbent  on  each  applicant  to  attend  each  day  at  the  exchange  ; 
and  when  a likely  employer  was  found,  the  workman  would  still  have 
to  travel  to  the  employer  and  satisfy  him  of  his  suitability.  The  respon- 
sibility for  securing  a place  would  still  be  the  worker’s  ; but  he  would 
be  spared  the  aimless  and  often  hopeless  tramp  after  work. 

527.  But  in  two  other  respects  the  labour  exchange  would  be  of  the 
greatest  benefit.  First,  it  would  give  practically  accurate  data  and 
records  of  the  amount,  character,  and  intensity  of  industrial  depression 
or  unemployment.^  It  would  afford  the  Central  as  well  as  the  local 
authority  a vantage  ground  from  which  to  watch  over  and  deal  with 
the  results  of  distress  from  want  of  work.  For  the  first  time  facts  and 
figures  capable  of  proof  would  be  in  the  hands  of  the  administration,  in 
place  of  the  empirical  returns  now  current.  Second,  the  information 
obtained  by  the  exchange  would  be  of  great  use  if  widely  circulated  in 
an  intelligible  form  to  the  elementary  schools  of  the  country.  An 
intelligence  bureau  should  be  formed,  acting  in  concert  with  the  mana- 
gers of  schools,  through  which  both  parents  and  teachers  would  obtain 
guidance  and  information  as  to  what  branches  of  employment  give  the 
best  future  opening  for  children  and  what  the  worst.  Thus  warned  and 
guided,  the  parent  would  doubtless  respond  and  take  some  trouble  in 
securing  a good  start  for  his  children.^ 

528.  We  recommend,  then,  that  there  should  be  established  under  the 
Board  of  Trade  a general  system  of  Labour  Exchanges  throughout  the 
United  Kingdom  ; that  these  exchanges  should  be  managed  by  officers 
of  the  Board  of  Trade,  with  the  help  of  an  advisory  Committee  of 
employers,  workmen,  and  members  of  Local  Authorities ; that  there  be 
no  compulsion  to  make  use  of  these  institutions,  but  that  it  should  be 
the  object  of  the  Board  of  Trade  and  the  advisory  Committee  by  propa- 
ganda and  otherwise  to  popularise  them  in  every  way.  The  exchanges 
should  be  granted  free  postal  and  telephone  facilities,  by  the  State,  and 

* Labour  Exchanges  would  incidentally  help  the  tramp  problem  generally. 

* Fordham,  81372  ; Allen,  Yol.  VIII.,  App.  ii.  (8.)  ; Fair,  81464  (25)  ; G.  H.  Wright, 
85096-7.  Beveridge,  77832  (64),  78142,  78090,  78354  ; Tawney,  96790.  ='  Chapman, 

84791  (40),  Ans.  viii  ; Cf.  Leech,  1.3770  (24)  : Bailward,  78704  (10),  78956  ; Hartley, 
81955-6.  ■ ^ Fair,  81464  (3-8).  " Bray,  96383  et  seq.  ; Beveridge,  78041  ; Urwick, 

96962-97041  ; Gardner,  92234  ; Marshall,  82254-5  ; Gordon,  evidence  (passim). 
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arrangements  should  be  made  whereby  they  might  grant  passes  entitling 
workmen  travelling  to  a situation  to  specially  cheap  fares  from  the  railway 
companies.  In  suitable  cases,  the  cost  of  such  passes  might  be  defrayed 
by  the  Labour  Exchange  and  afterwards  recovered  from  the  workmen.^ 
(See  also  paragraph  666). 

(&)  Intermittent  or  Irregular  Employment,  and'some  Suggested  Remedies. 

529.  We  have  referred  in  previous  chapters  to  the  extent  to  which 
“casual  intermittent  and  seasonal  labour ” prevails  in  certain  trades, 
and  contributes  both  to  pauperism  and  unemployment.  We  have  also 
indicated  that  a sufficiency  of  normal  employment  may  be,  and  in  some 
cases  undoubtedly  is,  obtained  from  what  are  casual  trades.  Instances 
are  the  “preference  men”  at  the  London  docks,  and  the  better  class  of 
dock  labourers  referred  to  by  Mr.  Nelson;^  while,  in  connection  with 
women,  the  point  is  well  illustrated  by  our  Special  Investigator  Mr.  Jones, 
who  says  : — 

“ Where  the  employer  fails  to  organise  his  factory  so  as  to  give  regular  work,  the 
task  of  dovetailing  employments  is  thrown  on  the  dismissed  worker.  The  more 
energetic  women  do  this  with  astonishing  success,  and  fill  in  the  year,  with  few  gaps, 
between  the  jam  and  ginger  beer  factories,  laundries  and  rag  stores,  with  the  addition 
of  indefinite  charing  and  mending.  The  baby  will  be  out  at  a subsidised  creche  or  in 
charge  of  a subsidised  grandmother.  The  same  person  at  different  times  may  be 
found  at  matchbox-making,  hopping,  step-cleaning,  and  hawking.  We  found  'a 
tailoress  working  at  book-folding,  a jam  girl  at  screws,  and  a machinist  giving  piano- 
forte lessons  at  Is.  an  hour.”  * ® 

530.  In  a different  category  of  intermittent  occupations,  viz.,  the  sea- 
sonal trades,  cases  have  also  been  cited  where  a sufficiency  of  employ- 
ment is  obtained  by  persons  who  are,  e.^.,  gas-workers  in  the  winter  and 
bricklayers  in  the  summer.^  Moreover,  in  many  parts  of  Ireland,  as  is 
well  known,  the  inhabitants  are  able  to  gain  a livelihood  only  by  the 
possibility  of  combining  several  kinds  of  seasonal  employment.  The 
Memorandum  furnished  us  by  the  Board  of  Trade  as  to  seasonal  and 
casual  labour  also  shows  that,  in  point  of  fact,  it  would  be  theoretically 
easy  in  many  cases  to  combine  or  “dovetail  in  ” one  or  two  kinds  of 
seasonal  labour  so  as  to  afford  ample  occupation  throughout  the  year.® 

531.  We  have  drawn  special  attention  to  these  instances  because  we 
do  not  wish  it  to  be  assumed  that,  by  our  previous  or  future  comments 
on  casual  or  intermittent  labour,  we  intend  to  imply  that  all  casual  or 
intermittent  trades  can  or  should  be  abolished.  It  is  obvious  that,  how- 
ever much  industry  and  trades  are  regularised,  there  must  always  be  a 
certain  amount  of  periodicity  in  the  demand  for  certain  kinds  of  work. 
All,  therefore,  that  can  be  hoped  for  is  to  endeavour  so  to  reduce  the 
number  of  persons  dependent  on  intermittent  trades  that,  in  normal 
years,  the  totality  of  work  which  these  trades  in  the  aggregate  provide 
shall  supply  the  workers  in  them  with  a sufficiency  of  maintenance 

* Other  instances  of  combinations  of  casual  trades  (though  to  an  insufficient  extent 
to  ensure  maintenance),  are  given  in  Pringle’s  second  Appendix  to  Jackson  and  Pringle’s 
Report,  pp.  35-37. 

^ Cf.  Sidney  Webb,  9.30.30,  Part  ii.  ; Wilkinson,  81714-5  ; Fordham,  81258  (8)  ; Marshall, 
82182  ; Fox,  8,3975  ; Owen,  85981  (35-6),  85988-90;  Stepney,  79658-60, 79783;  Hamilton  & 
Jones,  9.3611(69  86(7.)  ; Hughes,  85485  ; G-.H.  Wright,  85021  (9),  85038  ; Dunn-Gardner, 

92113(31);  Campbell,  97 187;  Mercer,  Vol.  VIII.,  App.  lii.  (22);  Casey,  86.522 ; Desquesnes, 
Vol.  VIII.,  App.  XX.  (5)  ; Wood,  Vol.  VIII.,  App.  Ixxxv.  (14)  ; Hogg,  Vol.  VIII.,  App. 
xxxvii.  (16);  Chapman,  84791,  Ans.  viii.  ; Ward,  83743;  Wright,  87348,  &c.,  &c. 
^ Nelson,  Vol.  VIII.,  App.  lix.  ^ Final  Report,  Part  II.,  p.  .30.  Livesey,  8,3222. 

“ Board  of  Trade  Memo.  : Vol.  IX.,  App.  xxi.,  D. 


PART  VI.— Chapter  4. 


518  PROPOSALS  AS  TO  DISTRESS  FROM  UNEMPLOYMENT. 

throughout  the  year.  Our  object  must  be,  not  so  much  to  abolish  the 
casual  trades  as  to  diminish  the  surplus  of  labour  in  them. 

532  We  have  more  than  once  before  in  the  Report  referred  to  the 
cumulative  evils  of  intermittent  employment,  but  these  evils  are  so 
grave  that  we  make  no  apology  for  referring  to  them  again. 

533.  As  Mr.  Sidney  Webb  has  pointed  out  to  us,  the  mass  of  casual 
labourers intensifies  the  evil  of  unemployment  and  renders  nugatory 
all  kinds  of  relief-works.”  ^ It  intensifies  the  evil,  because  reliance  by 
individual  employers  on  casual  labour  creates  little  crowds  of  surplus 
labour  at  each  dock  gate  or  round  each  builder’s  foreman.  Moreover, 
so  long  as  there  exists  this  huge  army  of  labourers  who  are  never  regu- 
larly employed,  every  attempt  to  provide  for  the  comparatively  few 
skilled  workmen  displaced  by  machinery  or  other  causes  is  doomed  to 
failure.  The  practically  inexhaustible  fiood  of  casual  labourers  fiows 
in  and  swamps  the  register  and  the  relief-works ; and  apparently  these 
stagnant  pools  of  casual  labour  are  getting  larger  and  still  more  casual.^ 

5.34.  The  remedies  for  intermittent  employment  may  be  divided  into 
two  classes  : — 

First,  those  which  aim  at  diminishing  the  sources  from  which  the 
intermittent  labourer  is  recruited ; 

Second,  those  which  aim  at  decreasing  and  contracting  the  exist- 
ing practice  of  intermittent  employment. 

535.  Apart  from  special  local  causes,  there  is  a consensus  of  opinion 

that  the  intermittent  labour  market  is  recruited  from  the  following 
classes : — .. 

(1)  Those  who  like  intermittent  employment,  or  follow  it  because 

their  forefathers  did.  . - 

(2)  The  “failures  and  breakages”  who  have  fallen  out  of  better 
and  more  regular  employment  into  the  ranks  of  casual  labour. 
Some  of  these  have  failed  from  their  own  faults,  others  by  possibly 
a hard  combination  of  mischances. 

(3)  The  agricultural  labourer  attracted  by  the  high  wage  per 

hour.^  , 

536.  Boy-lahour. — These  classes  in  themselves  constitute  a large 

numerical  aggregation  ; but  in  late  years  the  casual  market  has  been 
largely  and  increasingly  recruited  by  boys  barely  adolescent,  who  have 
been  cast  off  by  the  “ blind  alley  ” occupations  which  they  entered  upon 
leaving  school.  .. 

537.  A great  many  boys  when  they  leave  school  drift  into  occupations 
which  are  not  very  strict  in  their  regulations,  and  though  relatively  well 
paid,  not  likely  to  lead  to  permanent  work.  Many  parents  do  not  look 
sufficiently  far  forward  to  take  into  account  what  will  happen  to  their 
children  when  they  are  between  the  ages  of  eighteen  and  twenty-five. 
They  look  at  the  occupation  mainly  from  the  point  of  view  of  the  wage  - 
immediately  obtainable.^  In  this  way  a great  number  of  lads  are 
allowed  to  start  as  errand  boys  with  grocers  and  small  tradespeople,  or 
as  street-traders,  newspaper  boys,  and  van  boys,  or  as  telegraph  boys. 


^Sidney  Webb,  93030,  Vol.  IX.,  Part  II.  of  statement.  ^ Ihid.  ® Casey,  86466 
(2&)  ; Rouse,  Vol.  YIII.,  App.  Ixviii.  (13-17) ; Rathbone,  83288-90,  83377-80,  83475-6  ; 
Humphreys,  89424  ; Stepney,  79699-703  ; T.  Fox,  83954-6  ; Heale,  69089-95,  69105  ; 
Sexton,  84137-9,  84189  ; Booth,  Vol.  VIII.,  App.  viii  [3]  ; Manton,  43626  (6)  ; Rogers, 
43502  ; Nelson,  Vol.  VIII.,  App.  lix.  (1)  ; Jones,  49743  ; T.  Smith,  86771  ; Bell,  86112-5, 
&c.,  &c.  •»  Casey,  86466  (2),  86481-6  ; Campbell,  97153  (13)  ; Gordon,  97300  (15). 
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numbers  of  whom  are  thrown  out  by  the  Post  Office  * every  year  at  the 
age  of  sixteen.^ 

538.  The  parents  are  generally  ignorant  as  to  the  best  ultimate 
occupations  in  which  to  place  their  boys,  but  this  ignorance  is,  on  the 
whole,  the  not  unnatural  consequence  of  the  industrial  complexities  and 
changes  by  which  they  are  faced.  The  desire  of  the  boys  to  earn  a high 
wage  quickly  is  a contributory  cause.^ 

539.  On  this  point,  Professor  Sadler  observes  that  the  fact  that  it  is 
easy  for  boys  in  big  towns,  on  leaving  school,  to  get  uneducative 
temporary  employment,  results  in  their  having  during  adolescence  a 
relatively  large  amount  of  pocket  money.  This  makes  them  largely 
independent  of  home  control,  and  also  accustoms  them  to  a certain 
standard  of  personal  expenditure  which  it  is  difficult  to  maintain  later. 
Many  of  these  boys,  too,  lose  the  habit  of  learning  ; they  become  very 
quick,  but  they  lose  the  habit  of  steady  application.^ 

540.  But,  in  addition  to  all  this  “ blind  alley  ” labour  of  boys  in  the 
streets  as  messengers  and  errand  boys  and  van  boys,  there  are  factories^ 
in  which  lads  are  taken  on  largely  as  “ process  workers,”  “ put  to 
machinery,  and,  while  becoming  expert  in  one  operation,  learn  nothing 
of  the  fundamental  principles  of  the  trades  in  which  they  are  engaged.”  ® 

541.  The  results  of  this  large  employment  of  boys  in  occupations 
which  offer  no  opportunity  of  promotion  to  employment  as  men  are 
disastrous.  The  boy,  thrown  out  at  sixteen,  seventeen,  eighteen,  or 
twenty  years  of  age,  drifts  naturally,  as  the  witnesses  testify,  into  the 
low-skilled  labour  market,  or  the  army  of  unemployables.®  There  is, 
the  Bishop  of  Stepney  says,  a continual  influx  of  unskilled  boys  ready 
to  do  casual  work  at  almost  any  w age, boys  often  demoralised  and 
physically  enfeebled  by  their  two  or  three  years  in  the  streets,  or  on 
vans,  and  so  forth.® 

542.  Still  more  disastrous,  another  witness  holds,  are  the  factory 
occupations  in  their  effect  on  the  boys’  after-careers,  for  the  boys  stay  in 
them  till  they  are  eighteen  or  twenty,  and  then  find  that  they  are  too  old 
to  get  any  permanent  occupation  elsewhere.® 

543.  Our  Special  Investigator,  Mr.  Jackson,  informs  us  that: — 

“ The  evidence  seems  conclusive  that  in  the  ‘ woollen  ’ centres  the  bulk  of  the 
boys  have  to  leave  the  mills  between  sixteen  and  twenty  for  some  other  work,  and, 
though  the  regular  hours  and  work  of  a mill  have  probably  been  a better  training 
than  the  casual  work  of  an  errand  boy,  it  is  still  the  case  that  they  are  thrown  on  to 
the  unskilled  labour  market  without  any  special  aptitudes.’' 

544.  Professor  Sadler  mentions,  as  an  illustration  of  the  “ economic 
results  of  uneducative  boy-labour,”  that  nearly  one  out  of  every  three 
qualified  applicants  for  assistance  from  the  Distress  Committees  in 
1905-6  and  1906-7  were  reported  to  be  under  thirty  years  of  age. 

545.  The  whole  question  of  boy-labour  has  been  ably  and  exhaustively 
examined  by  Mr.  Jackson,  to  whose  Report  on  the  subject  we  may  refer 


* See  however  the  Memorandum  by  the  Postmaster  General  on  this  subject  attached 
to  Mr.  Jackson’s  Report  on  Boy  Labour. 

1 Wilkinson,  81668  (4).  "Urwick,  96921  (4).  » Sadler,  93386  (3);  93458-9. 

4 Russell,  Vol.  YIII.,  App.  Ixx.  (3)  ; Urwick,  97070  ; Bray,  96397.  ®T.  Smith,  86725 

(12)  ; 86739-41.  ^R.  H.  Tawney,  96610  (2-7);  Sidney  Webb,  93030,  Ans.  vii.  ; 

Barrow,  Vol.  YIII.,  App.  vi.  (2)  ; Twomey,  Yol.  YIII.,  App.  Ixxx.  (16)  ; T.  Smith, 
86725  (12).  7 stepney,  79637-40.  ^Tawney,  96631,  96647,  96843  (19).  ®R.  H. 

Tawney,  96628.  ^“Jackson’s  Report  on  Boy  Labour,  p.  30.  “Sadler,  93386,  St. 
7-10,  93459-61  ; Cf.  Jackson  and  Pringle’s  Report  on  Unemployment,  pp.  49-50  and 
App.,  p.  45. 
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for  further  details.  From  amongst  his  conclusions  we  may,  however, 
quote  the  following  : — 

“ The  evidence  as  to  the  difficulty  boys  find  in  getting  into  permanent  work  of  a 
satisfactory  kind  seems  overwhelming.  Every  enquirer  gives  the  same  impression. 
In  his  latest  book  Professor  Sadler  writes  : ‘ It  has  never  been  so  easy  for  a boy  of 
thirteen  or  fourteen  to  find  some  kind  of  virtually  unskilled  work  involving  long 
hours  of  deteriorating  routine.  . . . The  work  lasts  for  a few  years  and  then 
leaves  the  lad  at  the  very  time  when  he  begins  to  want  a man’s  subsistence  out  of 
line  for  skilled  employment.  . . . Certain  forms  of  industry  which  make  large  use 
of  boys  and  girls  who  have  recently  left  the  elementary  schools  are  parasitic  in 
character  and  get  more  than  they  ought  of  the  physical  and  moral  capital  of  the 
rising  generation.  ...  In  this  matter  great  Government  Departments  are  to 
blame.’  ” ^ 

546.  It  is  in  connection  with  these  boys  that  a School  Committee 
working  in  connection  with  the  labour  exchange  would  be  so  beneficial. 
In  place  of  the  haphazard  and  thoughtless  manner  in  which  boys  plunge 
into  any  occupation  which  takes  their  fancy,  they  would  have  put 
before  them,  in  a way  they  would  not  misunderstand,  the  consequences 
of  such  thoughtless  acts.  They  would  have,  at  perhaps  the  most  critical 
period  of  their  existence,  a trained  adviser  to  whom  they  could  go  for 
advice,  ^ the  direction  of  their  wishes  would  be  changed,  and  the  one 
false  step  early  in  life,  which  has  been  the  subsequent  ruin  of  so  many  of 
the  rising  generation,  would  be  averted. 

547.  We  may  be  optimistic,  but  we  attach  great  importance  to  the 
establishment  of  such  an  organisation  which  would  combine  parent, 
child,  teacher,  and  industrial  expert  for  the  ultimate  good  of  the  child’s 
career. 

548.  Such  being  the  recruiting  ground  of  casuality,  we  have  now  to 
consider  how  we  can  diminish  its  area.  As  regards  the  casuals  by 
inclination.  Class  (I)  (Par.  535),  everything  reasonably  possible  must 
be  done  to  increase  the  inducements  to  regular  work,  and  we  can  only 
hope  that  in  course  of  time  the  attraction  of  casuality  will  be  neutralised 
as  its  evil  becomes  more  self-evident.  As  regards  Class  (2),  the  decadents 
from  better  trades,  so  far  as  the  loss  of  regular  employment  is  due  to 
faults  in  the  workman,  it  is,  perhaps,  inevitable  that  he  should  continue 
to  pay  the  penalty  of  his  defects.  But  as  regards  men  who  have  lost 
regular  work  through  no  fault  of  their  own,  we  are  confident  that  the 
institution  of  labour  exchanges  will  give  such  men  a better  chance 
than  hereto  [’ore  of  regaining  regular  employment.  As  to  Class  (3) — 
the  countryman  attracted  by  deceptive  ideas  of  the  wages  obtainable  in 
towns — we  are  hopeful  that  the  labour  exchanges  will  act  as  centres  for 
disseminating  information  which  will  at  least  warn  him  that  the  larger 
wage  will  be  associated  with  inconvenience  and  charges  unknown  in  the 
country. 

549.  The  question  of  instituting  some  control  over  boys,  beyond  the 
now  recognised  school  age,  so  as  to  check  their  entrance  into  occupations 
which  are  deleterious,  is  very  difficult.  The  rights  of  parents,  the 
interests  of  employers  and  of  the  juvenile  employees  are  all  affected  by 
any  such  restriction.  We  regard,  however,  with  favour  the  following 
suggestions  of  Mr.  Jackson  : — 

(1)  That  boys  should  be  kept  at  school  until  the  age  of  fifteen 
instead  of  fourteen  ; * 

* Note  that  the  raising  the  age  to  fifteen  was  one  of  the  remedies  proposed  for 
unemployment  at  the  Trade  Union  Congress. 

^Jackson’s  Report  on  Boy  Labour,  p.  27.  ^ Gordon,  97300  (20  et  seq.). 
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(2)  That  exemption  below  this  age  should  only  be  granted  for 
boys  leaving  to  learn  a skilled  trade ; and 

(3)  That  there  should  be  school  supervision  till  sixteen  and 
replacement  in  school  of  boys  not  properly  employed.  ^ 

550.  A large  number  of  witnesses  have  also  suggested  as  remedies 
compulsory  continuation  schools,  an  extension  of  the  half-time  system 
to  all  persons  below  the  age  of  eighteen,  etc.,  etc.^  We  understand  that 
a special  inquiry  has  been  undertaken  into  these  subjects  by  the  Con- 
sultative Committee  of  the  Board  of  Education,  and  that  they  are  of 
the  opinion  that  proposals  of  this  character  would  meet  with  general 
public  approval.^  We  ourselves  believe  that  there  is  an  urgent  need  of 
improved  facilities  for  technical  education  during  the  period  between  the 
present  age  for  leaving  school  and  the  age  of  eighteen  or  twenty. 

55L  Defects  in  public  elementary  education. — But  there  is  little  use 
in  keeping  boys  at  school  if  the  education  which  they  receive  there  is 
not  suitable,  and  a considerable  amount  of  evidence  has  been  submitted 
to  us  to  the  effect  that  the  present  system  of  elementary  education  is 
not  adapted  to  the  wants  of  an  industrial  community.  As  long  ago  as 
1887,  the  Mansion  House  Committee  of  that  date  reported : — 

“It  is  remarkable  that  out  of  the  394  men  (111  were  between  the  ages  of  20  and 
30),  scarcely  one  of  whom  could  hope  to  improve  his  social  position  if  opportunity 
offered  owing  to  the  persistent  neglect  of  education  by  parent  or  child  or  both.  So 
far,  the  administration  of  the  Education  Acts  has  not,  it  is  clear,  given  the  people 
what  they  require  as  members  of  a great  industrial  community.” 

552.  Similarly,  Mr.  Jackson  reports  to  us : — 

“It  must  not,  however,  be  supposed  that  the  present  education  given  in  the 
schools  is  all  that  can  be  desired.  There  is  a wide-spread  feeling  that  it  is  too 
academic  and  must  be  made  more  practical.  In  any  case  it  must  aim  at  developing 
character  and  intelligence  rather  than  merely  imparting  book  knowledge.”  ^ 

553.  This  opinion  has  been  corroborated  by  many  witnesses  who  have 
appeared  before  us.  There  is  a consensus  of  feeling,  in  which  we  our- 
selves concur,  that  the  present  education  is  too  literary  and  diffuse  in 
its  character,^  and  should  be  more  practical.®  It  should  be  more  combined 
than  at  present  with  manual  training."^  It  is  not  in  the  interests  of  the 
country  to  produce  by  our  system  of  education  a dislike  of  manual  work 
and  a taste  for  clerical  and  for  intermittent  work,  when  the  vast  majority 
of  those  so  educated  must  maintain  themselves  by  manual  labour.  If 
school  training  is  to  be*an  adaptation  of  the  child  to  its  future  life  and 
occupation,  some  revision  of  the  present  curriculum  of  public  elementary 
schools  seems  necessary,  and  to  this  necessity  we  will  revert  in  a 
subsequent  chapter  of  our  Report. 

554.  Decline  of  home  influence. — But  the  mere  extension  of  the 
school  age  or  of  the  period  during  which  the  boy  is  under  control,  will 
of  itself  be  insufficient  unless,  during  that  period,  the  training  and  in- 
fluence brought  to  bear  upon  the  boy  is  a good  preparation  for  facing 
and  overcoming  his  future  difficulties.  We  have  been  told  in  evidence, 
and  the  statements  are  confirmed  by  our  own  individual  experience,  that 
there  is  a lack  of  self-discipline,  both  moral  and  physical,  amongst  the 
rising  generation  which  in  no  small  degree  contributes  to  its  sub- 

^ Jackson’s  Report  on  Boy  Labour,  p.  30  ^T.  Richardson,  91276-84  ; Sidney  Webb, 

93051,  93188,  93348  ; Sadler,  93386  (11)  ; J.  Richardson,  94039  (vii.),  94063-9  ; Bray, 
96218  (9)  ; Tawney,  96653-5,  96610  (16)  ; Urwick,  96947-9  ; Park,  89615  (18)  ; 
Anderson,  89923  ; Matheson,  Yol.  VIII.,  App.  1.  (6)  ; Leech,  83770  (10).  ^ See 

Acland,  93358  et  seq.  ^Report  on  Boy  Labour,  p.  30.  ^Hobson,  88367  (8)  ; Hum- 
phriys,  79429.  ® Stepney,  79680;  Barnes,  82778.  'Sadler,  93468-9;  Urwick, 

96956  ; Acland,  93364-5  ; Humphreys,  79571. 
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sequent  decline.^  Since  the  establishment  of  universal  compulsory 
education,  home  influences,  especially  during  the  latter  years  of  school 
life,  are  no  longer  what  they  were.^  In  some  cases  this  may  be  beneficial, 
but,  when  the  school  life  and  its  influences  are  over,  the  weakened  home 
influence  is  often  ineffective  and  insufficient  to  restrain  the  boy  from  bad 
habits,  undesirable  companions,  and  occupations  which  lead  to  nothing. ' 

555.  Need  of  physical  training. — An  investigation  into  the  causes  of 
pauperism  and  unemployment  makes  it  manifest  how  largely  moral 
defects  contribute  to  these  evils.  They  produce  such  a softness  of  fibre 
and  physique  as  to  make  the  burden  and  continuity  of  prolonged  labour 
unsupportable,  especially  if  the  work  be  of  a strenuous  kind.  Some 
form  of  continuous  physical  training  is  an  excellent  antidote  for  such 
weakness,  and  we  consider  it  very  necessary  that  a continuous  system 
of  physical  drill  should  be  instituted,  which  might  commence  during 
school  life,  as  now,  and  be  Continued  afterwards. 

556.  There  are  some  of  us  who  believe  that  the  simplest  and  most 
effective  method  of  improving  the  physique  and  morale  of  adolescent 
youth  would  be  to  establish  universal  military  training  for  all  at  a 
certain  age.  Many  of  the  problems  which  now  confront  us  are  due,  in  a 
measure,  to  a lack  of  early  training.  The  labouring  community  requires 
for  its  elevation  intelligence,  a combination  of  discipline  and  of  know- 
ledge of  how  best  to  husband  and  utilise  its  muscular  strength.  All 
these  qualities  are  developed  by  a course  of  regularised  and  intelligent 
physical  exercises,  performed  in  co-operation  and  unison  and  under 
authority,  with  a knowledge  that  the  experience  and  improvement  thus 
gained  will,  in  normal  times,  be  beneficial  to  the  performer  and,  in 
abnormal  times,  be  of  use  to  the  country.  Moreover,  the  physique  of 
all  those  in  training  would  be  improved  at  a critical  period  of  life  by 
good  and  regular  meals.  Those  of  us  who  support  this  idea  do  so  not 
for  the  purpose  of  improving  our  military  organisation — a question 
which  is  quite  outside  our  reference — but  because  we  believe  that  such 
a proposal  would  be  both  physically  and  industrially  beneficial  to  the 
whole  population. 

557.  Proposals  for  discouraging  intermittent  employment. — But  to 
curtail  the  future  sources  of  supply  of  the  intermittent  labour  market 
by  more  careful  guidance  of  the  young,  will  not  be  sufficient.  We  have 
to  deal  with  the  mass  of  intermittent  labourers  which  already  exists. 
What  their  numbers  are  we  cannot  tell,  and  shall  not  be  able  to  do  so 
until  our  labour  exchanges  are  formed,  but  that  they  exist  in  very  large 
numbers  there  is  no  doubt.  We  must,  therefore,  do  all  that  we  can  to 
make  intermittent  labour  less  the  resort  of  both  workmen  and  employers. 

558.  As  regards  the  workmen,  this  can  probably  be  best  done  by  in- 
creasing in  every  possible  way  the  advantages  of  regular  as  against 
irregular  employment. 

559.  As  regards  the  employers,  two  proposals  for  the  regularisation  of 
work  have  been  made  to  us  which  assume  somewhat  opposite  and 
antagonistic  forms.  On  the  one  hand,  it  is  urged  that  employers  should 
regularise  their  work  by  spreading  it  more  evenly  over  the  year,  and 
in  this  way  employ  more  men  regularly  and  fewer  men  casually.®  On 
the  other  hand,  it  is  urged  that  public  authorities  and  the  State  should, 
in  their  capacity  as  employers,  deliberately  reserve  a certain  volume  of 
their  work,  and  throw  it  upon  the  labour  market  at  such  times  as  the 


1 Tawney,  96647.  ^Bray,  96431.  » Barnes,  82764  (3  (a)  (b)  ). 
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ordinary  demand  is  slack.^  Such  action,  it  is  urged,  would  tend  to 
regularise  the  total  demand  for  labour.  Thus,  the  first  proposition  is 
that  employers  should  spread  their  work  evenly  over  the  year,  and  the 
second  that  a certain  section  of  employers  should  deliberately  not  spread 
it  evenly  over  the  year. 

560.  We  are  of  the  opinion  that  both  of  these  principles  may,  to  a 
certain  extent  and  with  certain  limitations,  be  adopted. 

561.  Regularisation  of  employment. — Dealing  first  with  the  proposal 
to  spread  work  more  evenly  over  the  year,  it  is  obviously  desirable  that, 
in  so  far  as  it  can  be  foreseen  that  a certain  amount  of  work  will  regularly 
need  to  be  performed  each  year,  that  work  should,  in  the  interests  of 
the  men  and  of  the  employers,  be  done  by  regular  and  not  by  casual 
employees.  From  the  evidence  which  has  been  accumulated  by  our 
Special  Investigators,  Messrs.  Jackson  and  Pringle, 2 it  is  clear  that  the 
Local  Authorities  and  also  some  of  the  Government  Departments  have 
not  always  given  due  weight  to  this  principle.  We  believe  however,  that 
both  the  Local  Authorities  and  the  Government  Departments  are  now 
alive  to  the  evil  of  employing  a needless  amount  of  intermittent  labour 
and  are  endeavouring  to  employ  as  many  regular  hands  as  possible.  We 
think  this  tendency  should  be  strengthened  by  means  of  special  com- 
munications addressed  both  to  Government  Departments  and  Local 
Authorities. 

562.  With  regard  to  private  employers,  it  may  doubtless  be  urged  that 
a large  reserve  of  labour  is  really  essential  to  them ; that  if  they  have 
not  such  large  reserve  available  it  will  be  impossible  for  them  in  the  face 
of  competition  to  accept  new  contracts  suddenly  advertised ; that  such 
contracts  will  go  elsewhere — possibly  abroad — and  will  carry  with  them, 
as  is  too  often  the  case,  other  orders.  The  result  would  be  that  the 
general  volume  of  trade  undertaken  and  employment  offered  by  them 
would  decrease. 

563.  We  recognise,  further,  to  the  full,  the  difficulty  there  may  be  in 
certain  occupations,  such  particularly  as  the  docks,  both  on  the  part  of 
the  men  and  on  the  part  of  the  employers,  in  inducing  them  to  regularise 
industry.  We  think,  therefore,  that  the  Board  of  Trade  should  send 
officers  to  visit  localities  where  intermittent  employment  prevails,  and 
should  endeavour,  through  conference  with  employers  and  employed,  to 
arrange  for  some  scherlies  by  which  the  industry  may  be  to  a greater  extent 
regularised.  A provision  in  this  sense  has,  we  understand,  been  inserted 
in  the  Port  of  London  Act  for  establishing  a London  Port  Authority.^ 

564.  One  method  of  discouraging  casual  labour  would  be  the  imposition 
of  what  we  might  call  an  “ employment  termination  due.”  That  is  to 
say  that,  to  the  termination  of  an  engagement  either  by  the  master  or 
by  the  man  should  be  attached  a small  payment,  both  by  the  master  and 
the  man,  in  the  nature  of  a fine  or  stamp  duty  to  the  State.  The  tax  or 

employment  termination  due  ” could  be  very  easily  levied  by  means  of 
stamps  placed  upon  a “termination  of  employment”  form  which  it 
might  be  made  incumbent  upon  every  workman  to  produce  to  the  labour 
exchange  upon  registration.  It  is  urged  that  the  advantages  of  this 
system,  if  it  could  be  adopted,  would  be  threefold.  In  the  first  place,  it 
would  discourage  the  so-to-speak  wanton  termination  of  employment 
either  by  the  employer  or  the  employee.  In  the  second  place,  it  would 

^Maynard,  8372-(54  (i.)  ).  ^ Jackson  and  Pringle’s  Report  on  Unemployment, 

p.  116  et  seq.  ^8  Edw.  YII.,  c.  68,  sec.  28. 
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discourage  also  the  employment  of  casual  labour,  inasmuch  as,  the  more 
casual  the  labour  employed  in  a concern  the  greater  would  be  the  amount 
of  “ employment  termination  due”  which  would  have  to  be  paid.  And, 
thirdly,  to  the  extent  to  which  it  did  not  deter  either  of  these  practices, 
it  would  afford  a source  of  revenue  which  might  be  devoted  to  defraying 
the  cost  of  one  or  other  of  the  proposals  which  we  shall  make. 

565.  Another  method  of  compulsion  which  has  been  proposed  is  that 
the  employers  should  be  bound  to  employ  all  their  casual  labour  through 
the  labour  exchanges.^  We  doubt  the  wisdom  or  practicability  of  such 
a proposal.  If  casual  employment  could  be  obtained  only  through  what 
would  in  effect  be  a Government  office,  the  tendency  would  be  to  shift 
on  to  the  office  the  responsibility  of  providing  casual  work  for  all  who 
applied.  On  the  whole,  we  do  not  think  that  the  time  has  yet  come  for 
any  compulsory  measures. 

566.  Turning  now  to  the  second  proposal  for  the  regularisation  of 
work,  viz.,  the  reservation  by  local  authorities  and  public  bodies  of 
certain  work  which  it  is  proposed  should  be  put  upon  the  open  market 
in  slack  times,  this  proposal  must  be  scrutinised  with  some  care.  To  the 
extent  to  which  it  suggests  that  public  authorities  should  not  regularise 
their  work,  but  should  deliberately  casualise  it  for  the  benefit  of  the 
intermittent  labourer,  we  think  that  the  proposal  is  pernicious.  It  is 
probable,  however,  that  it  may  not  always  be  possible  for  public 
authorities  to  perform  their  work  entirely  and  regularly  throughout  the 
year  by  means  of  their  ordinary  workmen.  In  addition  to  the  normal 
work  of  such  authorities  there  will  generally  be  some  special  work,  in 
some  years  more,  in  some  years  less  in  amount,  the  undertaking  of 
which  is  imposed  upon  them  by  their  necessities.  So  far  as  it  may  be 
inevitable  to  employ  occasionally  other  than  their  own  regular  workers, 
or  to  place  contracts,  we  think  that  it  may  be  desirable  for  public 
authorities  to  arrange  such  irregular  work  so'that,  if  possible,  it  comes 
upon  the  labour  market  at  a time  when  ordinary  regular  work  is  slack. 
This  point  has  been  well  put  by  Professor  Chapman,  who  suggests  that, 
so  far  as  the  public  authorities’  demand  for  labour  fiuctuates,  it  is 
desirable  to  liberate  such  demand  from  the  infiuences  of  good  and  bad 
trade  and  seasonality,  and  then  deliberately  to  attempt  to  make  it  vary 
inversely  with  the  demand  in  the  open  market.*  ^ 

567.  A policy  of  this  kind  might  help  to  some  extent  to  steady  the 
fluctuations  in  the  demand  for  intermittent  labour.  Such  demand  can- 
not, as  we  have  seen,  be  abolished.  The  object  must  therefore  be  so  to 
spread  out  the  total  demand  for  intermittent  labour  that  it  shall,  as  far 

* In  this  connection  we  asked  the  War  Office  whether  it  would  be  feasible  to  carry 
out  the  annual  training  of  the  Militia  during  the  winter  instead  of  during  the  summer 
months.  The  Army  Council  were  decidedly  unfavourable  to  such  a proposal,  on  military, 
administrative  and  general  grounds.  They  pointed  out,  however,  that  the  Militia 
Service  was  on  the  eve  of  re-organisation,  and  that,  among  other  changes,  the  period  of 
annual  training  would  be  shortened.  They  also  indicated  that  in  future  “ It  is  probable 
that  all  recruits  will  be  trained  on  enlistment  for  six  months,  and  they  will  be  able  to 
do  this  during  the  winter.”  (Vol.  IX.,  Minutes  of  Evidence,  App.  No.  Ixxxvii.) 

These  changes  have  now  been  given  effect  to,  and  we  are  glad  to  observe  that  the 
winter  training  of  the  Special  Reservists  on  enlistment  is  claimed  by  your  Majesty’s 
Grovemment  as  forming  “ a very  substantial  addition  to  the  provision  made  for  the  un- 
employed.” (Speech  by  Prime  Minister  on  the  measures  proposed  by  the  Government 
for  alleviating  the  distress  due  to  unemployment  in  the  winter  of  1908-9. — Hansard, 
Vol.  OXCIV.,  1908,  page  1169.) 

^ Sidney  Webb,  93074-5  ; Tawney,  96726-8  ; Watts,  96120  ; Beveridge,  78210-2, 
78248.  2 Chapman,  84791  (36). 
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as  possible,  provide  a regular  sufficiency  of  employment  for  the  residuum 
of  workers  engaged  in  it. 

568.  Remedies  and  suggestions. — To  sum  up,  the  following  are  the 
measures  which  we  propose  with  a view  of  diminishing  intermittent 
employment : — 

I.  Measures  tending  to  decrease  the  future  supply  of  intermittent 
labourers. 

(1)  Labour  Exchanges.  (Par.  548.) 

(2)  Diversion  of  boys  from  occupations  certain  to  result  in 
casuality. 

(3j  Increased  facilities  for  the  compulsory  technical  education 
and  physical  training  of  the  young. 

(4)  Our  general  scheme  of  assistance  for  distress  due  to  unem- 
ployment. 

II.  Measures  tending  to  discourage  resort  to  intermittent  labour  by 
workmen  and  employers. 

(1)  The  Board  of  Trade  to  endeavour  by  local  inquiry  to 
arrange  schemes  for  progressive  decasualisation  of  trades  in  locali- 
ties specially  affected  by  intermittent  labour ; 

(2)  Public  authorities  to  be  enjoined — 

(а)  To  regularise  their  work  as  much  as  possible ; 

(б)  To  endeavour,  as  far  as  possible,  to  undertake  their  irregu- 
lar work  when  the  general  demand  for  labour  is  slack. 

(c)  Insurance  against  Unemployment.  ] 

569.  A study  of  modern  industrial  conditions  proves  that  unemploy- 
ment is  often  due  to  influences  for  which  the  workman  is  not  respon- 
sible. Whether  it  be  from  general  cyclical  depressions  of  trade,  or  from 
fluctuations  of  the  demand  in  particular  trades,  or  from  the  effect  of 
machinery,  or  from  special  inclemencies  of  weather,  it  has  long  been 
recognised  that  every  workman,  however  regularly  employed,  incurs  a 
risk,  uncertain  in  imminence  and  indeflnite  in  extent,  of  being  thrown 
out  of  employment  through  causes  beyond  his  control.  It  is  this  recog- 
nition of  unemployment  as  a normal  risk  of  industrial  life  which  has  led 
to  the  various  attempts  of  so-called  insurance  against  unemployment. 
The  Board  of  Trade,  in  their  Memorandum  on  the  subject,  have  pointed 
out  that  insurance  in  a technical  and  commercial  sense  is  not  feasible,  or 
at  any  rate  has  never  been  attempted,  in  the  case  of  unemployment.^ 

570.  Trade  Union  unemployed  benefit. — Practically  the  only  form 
in  which  insurance  against  unemployment  has  been  attempted  in 
England  is  by  means  of  Trade  Union  unemployed  benefit. It  is  true 
that  the  Friendly  Societies  give  a considerable  amount  of  travelling 
benefit,  and  also  charitable  grants  to  their  members  which  occasionally 
are  used  for  the  relief  of  unemployment  not  due  to  sickness.  Such 
grants  are,  however,  incidental  and  uncertain,  and  are  not  claimed  as  a 
matter  of  right.^  We  believe  that  the  Trade  Unions  afford  the  only 
English  instance  of  a body  of  men  co-operatively  insuring  themselves 
against  the  risks  of  unemployment  by  means  of  paying  in  contributions 
ensuring  the  receipt  of  specific  allowances  for  a limited  period  of  unem- 
ployment. The  extent  to  which  the  Trade  Unions  have  expended  their 

1 Board  of  Trade  Memo.,  Vol.  IX.,  App.  xxi.  (k).  " Abbott,  42.353.  Ibid.,  42352  ; 

Blossom,  43094-5  ; Marlow,  77256  (2  et  seq.),  77262  ; Stead,  77468  (19)  ; Bunn,  77642 
(7;,  77653-5  ; Hudson,  474.58-63. 


PART  VL—Chapter  4. 


526  PROPOSALS  AS  TO  DISTRESS  FROM  UNEMPLOYMENT. 

funds  in  mitigating  or  preventing  distress  due  to  this  cause  is  no  doubt 
very  great. ^ 

571.  The  Board  of  Trade  have  pointed  out  that  the  hundred  principal 
Trade  Unions  alone  paid  in  unemployed  benefits  in  a single  year,  when 
distress  was  very  great,  a sum  of  over  £650,000,  which  was  : — 

“ Sufficient  to  pay  36,000  workpeople,  or  nearly  4 per  cent,  of  the  total  membership 
of  the  unions  paying  the  benefit,  a weekly  sum  of  7s.  each  during  the  entire  year. 
The  number  relieved  was,  of  course,  very  much  greater  than  36,000,  as  few,  if  any, 
of  the  workpeople  would  be  out  of  employment  for  a year,  and  fewer  still  would 
receive  the  benefit  for  that  period.  The  number  of  dependents  on  those  assisted 
must  also  be  taken  into  account  when  any  estimate  is  made  of  the  importance  of 
this  benefit  with  reference  to  the  relief  of  distress.”  ^ 

572.  This  scheme  of  insurance,  however,  benefits  only  a comparatively 
small  proportion  of  the  total  number  of  workmen.  There  are,  roughly, 
1,500,000  Trade  Unionists  entitled  to  unemployed  benefit.^  But  if  we 
consider  that  there  are  in  England  and  Wales  some  8,000,000  adult 
males  between  the  ages  of  twenty  and  sixty,  it  is  clear  that  the  Trade 
Unionist  insurance  scheme  covers  only  a very  limited  portion  of  the 
ground.  Moreover,  it  is  chiefly  the  highly-skilled  and  therefore  most 
highly-paid  workmen  who  are  thus  insured,  for  in  most  cases  the  Trade 
Unions  of  unskilled  workmen  give  no  unemployed  benefit.^ 

573.  Foreign  methods  of  insurance  against  unemployment. — When 
we  look  abroad,  we  find  that  a considerable  number  of  experiments  have 
been  made  in  insurance  or  gtcasi-insurance  against  unemployment.  A 
full  account  of  the  various  systems  adopted  and  of  their  results  will  be 
found  in  the  Board  of  Trade  Memorandum  to  which  we  have  before 
referred.^ 

But,  in  order  to  render  our  subsequent  remarks  on  this  difficult  subject 
more  clear,  we  here  reproduce  the  following  outlines  of  some  of  the 
typical  foreign  systems  of  so-called  insurance  against  unemployment. : — 

(a)  Cologne  : Direct  Voluntary  Insurance. 

“ The  ‘ City  of  Cologne  Unemployed  Insurance  Fund  ’ was  founded  in  1896  in 
pursuance  of  a resolution  of  the  town  council  in  1894.  Ultimate  control  rests  with 
the  general  meeting  of  patrons,  subscribers  and  representatives  of  the  insured,  held 
annually  between  April  1st  and  July  1st.  The  Executive  Committee  consists  of 
twelve  representatives  of  the  insured  and  twelve  honorary  members  (subscribers) 
elected  at  the  general  meeting.  In  addition,  the  Oherhurgermeister  or  his  repre- 
sentative and  the  President  of  the  labour  exchange  are  ex  officio  members  of  the 
Executive  and  of  the  general  meeting.  There  is  also  a committee  of  the  insured  to 
deal  with  details  of  administration,  e.^.,  the  decision  of  doubtful  claims.  Insurance 
is  voluntary,  against  winter  unemployment  only,  and  confined  to  males  of  eighteen  and 
over,  resident  in  Cologne  for  at  least  a year.  Persons  without  a recognised  occupa- 
tion and  casual  labourers  {Gelegensheitarheiter)  are  excluded.  Insurance  is  for  each 
winter  separately,  the  business  year  running  from  April  1st,  and  contribution 
extending  over  thirty-four  weeks. 

“ The  contributions  (premiums)  to  be  paid  by  the  insured  are,  in  the  case  of 
unskilled  men,  I^d.  weekly  for  thirty-four  weeks,  making  a total  of  12s.  O^d.  ; in  the 
case  of  skilled  men  5gd.  a week  for  thirty-four  weeks,  making  a total  of  15s.  7d. 
Proposals  for  insurance  have  to  be  made  by  the  first  Sunday  of  June  in  each  year, 
with  payment  of  contributions  reckoning  always  from  April  1st.  A workman  four 
weeks  in  arrears  with  his  contributions  forfeits  all  claim  upon  the  fund. 

“ The  contributions  were  originally  fixed  at  3d.  a week  for  all  classes,  and  have 
been  successively  raised  in  1901,  1903,  and  1905,  to  their  present  point. 

“ The  benefits  offered  by  the  fund  are  2s.  a day  for  the  first  twenty  days,  and  Is.  a 

* Brabrook,  35147  (14),  35273-5;  Conolly,  99146  (7).  ^Memorandum  by  Board 
of  Trade  on  Growth  of  Trade  Unions,  Vol.  IX.,  App.  xxi.  (c.)  ^ Bell  (1),  86143  ; 

Barnes,  82868-70  ; Wallis,  77141-8  ; Kelly,  Vol.  VIII.,  App.  Ixv.  (4)  ; Harris,  Vol.  VIII., 
App.  XXXV.  (3).  Memorandum  by  Board  of  Trade,  Vol.  IX.,  App.  xxi.  (k). 
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day  for  a further  twenty-eight  days  of  unemployment  not  due  to  personal  fault 
between  December  1st  and  March  1st,  making  a maximum  of  £3  8s.  No  allowance 
is  paid  for  the  first  three  days  (including  Sundays)  after  the  insured  person  first 
notifies  himself  as  unemployed  (the  ‘waiting  time’).  Men  claiming  or  receiving 
an  allowance  must  report  themselves  twice  daily  at  the  office  of  the  fund  (which 
is  also  the  office  or  next  to  the  office  of  the  municipal  labour  exchange),  and 
are  bound,  under  penalty  of  forfeiting  all  claim  on  the  fund,  to  accept  any  em- 
ployment offered  them  there,  provided  it  corresponds  fairly  with  their  occupation 
and  their  usual  earnings,  and  provided  that  it  is  not  employment  vacated  through 
a trade  dispute.  No  payments  are  made  in  respect  of  Sundays  and  holidays. 
Persons  who  during  each  of  two  successive  winters  have  drawn  three-quarters  or 
more  of  the  maximum  may,  in  the  third  winter,  draw  only  £2  14s.,  viz.,  2s.  a day 
for  the  first  twenty  days,  and  Is.  a day  for  a further  fourteen  days.  This 
rule  is  (apparently)  a new  one  introduced  in  1905,  since  it  is  not  mentioned  in 
the  annual  reports  before  then.  Thirty-six  persons  fell  under  it  in  1905-6,  and 
twenty-two  in  1906-7. 

“ The  annual  income  of  the  fund  is  derived  from  the  following  sources  : — 

“(1)  Weekly  contributions  of  insured  amounting  in  1906-7  to  £860,  or 
37  per  cent,  of  total  income. 

“(2)  Grant  from  municipality  (since  1902-3)  amounting  in  1906-7  to  £1,000, 
or  43  per  cent,  of  the  total  income. 

“(3)  Voluntary  subscriptions  amounting  in  1906-7  to  £128,  or  5^  per  cent, 
of  the  total  income.  This  item  has  shown  a steady  decrease  since  the  first 
year  of  the  fund,  both  actually  and  in  relation  to  other  items. 

“ (4)  Interest  of  £318,  or  14  per  cent,  of  the  total  income,  on  capital 
accumulated  mainly,  at  the  start,  and  now  amounting  to  over  £6,900. 

“ The  solvency  of  the  fund  is  guaranteed  by  a rule  forbidding  the  entering  into 
any  new  insurance  contracts  so  soon  as  the  maximum  possible  claims  on  those 
already  made  amount  to  two-thirds  of  the  whole  fund.  This  rule  had  to  be  put  in 
operation  in  the  years  of  depression  1901-2  and  1902-3.” 

(b)  St.  Gall : Direct  Compulsory  Insurance. 

“ On  May  19th,  1894,  the  Great  Council  of  the  Canton  St.  Gall  passed  a law 
empowering  local  authorities  either  singly  or  in  combination  to  introduce  compul- 
sory insurance  against  unemployment.  The  main  provisions  of  this  law  are  as 
follows  : — 

“ Membership  of  the  Insurance  Fund  established  in  any  district  was  to  be 
obligatory  upon  all  men  working  for  wages  in  the  district,  unless  either  their 
average  daily  earnings  exceeded  4s.  a day  or  they  were  already  members  of  an 
association  affording  unemployed  benefits  at  least  equal  to  those  of  the  Fund. 
Men  with  earnings  above  4s.  might  join  voluntarily.  Either  the  obligation  or 
the  right  of  membership  might  be  extended  to  women  by  the  local  authority, 
which  might  make  further  regulations  as  to  the  Fund  subject  to  the  following 
conditions  : — (1)  The  Fund  to  be  managed  by  a committee  of  not  less  than 
five  containing  adequate  representation  of  the  insured  members. 

“ (2)  The  weekly  contributions  payable  by  the  members  not  to  exceed  3d. 

“ (3)  Unemployed  allowances  to  be  paid  only  to  able-bodied  persons  who  had 
lost  work  otherwise  than  through  their  own  fault  ; to  whom  employment  in 
their  own  trade,  suited  to  their  capacities  and  at  the  current  rate  of  wages, 
could  not  be  offered  ; and  who  had  paid  contributions  continuously  for  at  least 
six  months  or  (in  the  case  of  a foreigner)  such  period  not  less  than  six  months 
as  might  be  fixed  by  the  local  authority. 

“(4)  The  unemployed  allowance  not  to  be  less  than  9^d.  a day,  nor  to  last 
for  more  than  sixty  working  days  in  a year,  nor  to  be  payable  in  respect  of  the 
first  unemployment  within  three  months  unless  this  lasted  at  least  five  days. 

“ (5)  Every  Insurance  Fund  to  be  connected  with  at  least  one  Labour  Ex- 
change. 

“ The  expenditure  of  the  Fund  to  be  met  out  of  : — 

“ (a)  the  regular  contributions  of  the  insured  members. 

“(5)  donations,  legacies,  etc. 

“(c)  grants  by  local  authorities  up  to  Is.  7d.  per  member  per  year  in 
addition  to  costs  of  administration. 

“ {d)  grants  by  the  Cantonal  Government. 

“ (e)  grants,  if  made,  by  the  Federal  Government. 

“ Workmen  under  obligation  to  be  insured  but  failing  to  pay  their  contributions 
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might  on  proof  of  their  ability  to  pay  be  fined  up  to  £1  or  imprisoned  in  default  up 
to  five  days.  The  Cantonal  Government  was  also  empowered  to  make  grants  in  aid 
of  voluntary  associations  providing  unemployed  benefit  to  their  members. 

“ After  proposals  for  joint  action  between  the  three  neighbouring  districts  of 
St.  Gall,  Tablat  and  Straubenzell  had  fallen  through,  the  law  was  put  in  force  by 
the  municipality  of  St.  Gall  alone.  A Fund  for  compulsory  insurance  was 
established  there  and  commenced  operations  on  July  1st,  1895.  The  following 
regulations  were  adopted  ; — 

“ The  committee  of  the  fund  consisted  of  nine  persons,  two  being  members 
of  the  municipal  council  and  seven  insured  members  of  the  fund,  of  whom  four 
were  appointed  by  the  Labour  Federation  from  amongst  trade  unionists,  and 
three  were  non-union,  one  being  appointed  by  Labour  Federation  and  two 
by  the  municipal  council,  with  special  regard  to  otherwise  unrepresented 
occupations.  The  detailed  administration,  e.g.^  registration  of  the  insured, 
collection  of  contributions,  calculation  and  payment  of  allowances,  was 
undertaken  free  of  cost  by  the  municipality,  and  was  in  fact  carried  out  % the 
chief  of  the  Poor  Law  department. 

“Apprentices  and  minors  earning  less  than  Is.  7d.  daily  were  excluded  from 
the  insurance  fund.  For  the  purposes  of  weekly  contributions  and  allowances 
the  members  of  the  fund  were  divided  into  three  classes,  according  to  their 
own  statements  of  their  wages  as  follows  : — 


Average  Daily  Earnings. 


Contribution.  Unemployed  Allow- 
Weekly.  | ances  per  day. 

I 


2s.  4f  d.  or  less  - - . 

. 

_ 

nd. 

1 Is.  5Jd. 

Over  2s.  4|d.  up  to  3s.  2^d. 

- 

- 

2d. 

Is.  8id. 

Over  38.  2t^d.  up  to  4s. 

- 

- 

3d. 

Is.  lid. 

“ No  member  could  claim  allowance  for  more  than  sixty  days  in  a year,  nor 
till  he  had  been  a member  for  six  months  (in  the  case  of  foreigners,  twelve 
months).  Contributions  were  to  be  paid  by  the  purchase  and  insertion  of 
special  stamps  in  books  provided  for  the  purpose,  and  were  to  be  excused 
during  the  time  when  an  unemployed  allowance  was  actually  being  received,  as 
well  as  during  sickness  or  incapacity  due  to  an  accident  for  which  no  compen- 
sation was  payable.  The  claim  to  an  allowance  was  to  be  forfeited  if  the 
member  had  become  unemployed  exclusively  through  his  own  gross  fault,  had 
ceased  work  through  a strike  or  refused,  without  sufficient  ground,  employment 
offered  him.  At  times  of  depression  the  committee  were  empowered  to 
reduce  the  payments  to  single  men,  and  if,  notwithstanding  this  and  the  receipt 
of  full  subventions  from  the  Municipality  and  Canton,  the  Fund  proved 
insufficient,  they  might  reduce  the  allowances  in  the  higher  classes  and  at  need 
in  all  classes.  The  fund  was  to  come  to  an  end  after  tvro  years  unless  renewed 
by  resolution  of  the  Municipal  Council. 

(c)  Strassburg : Municipal  Subvention  to  Trade  Unions. 

“ In  Strassburg  the  ‘ Ghent  system  ’ of  Municipal  subventions  in  aid  of  allowances 
paid  to  their  unemployed  members  by  industrial  organisations  has  been  in  force 
since  the  beginning  of  1907.  The  main  features  of  the  scheme  as  set  out  in  the 
resolution  starting  it  are  as  follows  : — 

“(1)  The  municipal  subvention  is  paid  only  to  persons  in  receipt  of  an 
unemployed  allowance  from  a trade  organisation  of  employees  to  which  they 
belong,  is  to  be  50  per  cent  of  the  amount  of  such  allowance  at  any  time, 
and  is  not  to  exceed  Is.  per  day.  It  is  not  paid  in  respect  of  unemployment 
resulting  or  continuing  as  a consequence  of  strikes,  lock-outs,  sickness,  accident, 
etc.,  or  to  persons  who  have  been  less  than  a year  resident  in  Strassburg. 

“ (2)  The  subvention  is  paid  through  the  organisation  (trade  union),  Le.,  the 
union  pays  in  advance  to  the  unemployed  workman  and  recovers  from  the 
municipality. 

“ (3)  The  subvention  is  conditional  upon  daily  appearance  at  the  Municipal 
Labour  Exchange,  and  ceases  so  soon  as  suitable  work  can  be  offered  to  the 
applicant  in  his  trade. 

“ (4)  Disputes  are  referred  to  a committee  chosen  from  the  Labour  Exchange 
Committee. 
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“ (5)  Trade  organisations  desiring  the  benefits  of  the  subvention  have  to 
submit  a copy  of  their  statutes  and  the  rules  governing  their  unemployed 
benefit  funds,  and  have  to  keep  these  distinct  from  funds  for  other  purposes. 

“ No  provision  is  made  for  men  not  belonging  to  any  trade  union.  From  the 
report  of  the  Reference  Committee,  upon  whose  recommendation  the  scheme  was 
adopted,  it  appears  to  have  been  generally  admitted  that  the  scheme  would  not 
touch  either  the  great  mass  of  unskilled  men  or  the  building  operatives — for  whom, 
therefore,  annual  relief  works  are  contemplated.” 

Members  of  Trade  Unions  insured  under  the  scheme  are  obliged,  when  un- 
employed, to  have  their  cards  stamped  at  the  labour  exchange,  once,  twice,  and  in 
some  cases,  three  times  a day,  in  order  to  prevent  fraud.  They  are  not  expected 
to  take  relief  work,  but  they  must  accept  a situation  at  their  own  trade  when 
offered  by  the  labour  exchange.  It  is  evident  that  such  a scheme  of  supplementing 
Trade  Unions’  unemployed  benefits  would  be  unworkable  without  the  labour 
exchange.  As  to  whether  the  subvention  is  the  best  possible  device  for  the 
prevention  of  skilled  workmen  becoming  otherwise  more  dependent  upon  public 
assistance  is  a matter  of  serious  consideration. 

(d)  France  : State  Subvention  to  Trade  Unions  and  other  Associations. 

In  April,  1905,  the  French  Government  set  aside  in  their  Budget  for  the  ensuing 
financial  year  £4,400  to  subsidise  the  funds  of  societies  assisting  their  members 
during  unemployment.  The  conditions  of  participation  in  this  subsidy  were  subse- 
quently announced  by  Presidential  Decree  (September  9,  1905). 

“ The  classes  of  funds  eligible  for  participation  are  : — 

“ (1)  Those  whose  membership  amounts  to  at  least  100  engaged  in  the  same 
or  kindred  occupations. 

“ (2)  Local  funds  with  a membership  of  at  least  fifty  engaged  in  the  same  or 
kindred  occupations,  provided  these  are  already  subsidised  by  the  communal 
authority  concerned.  Amended  Dec.  31s^,  1906.  {See  below.) 

“ (3)  In  communes  of  less  than  20,000  inhabitants  {amended  Dec.  31s<,  1906. 
See  below)  funds  with  a membership  of  at  least  fifty,  whether  engaged  in  kin- 
dred occupations  or  not,  provided  that  these  are  already  subsidised  by  the  com- 
munal authority. 

“ (4)  Funds  organised  by  a federation  of  societies  for  the  purpose  of  paying 
travelling  benefit  and  supported  by  lump  sum  contributions  of  the  federated 
societies  provided  the  resources  of  those  societies  are  themselves  derived  from 
the  contributions  of  individual  members. 

“ The  conditions  of  participation  are  : — 

“ (1)  The  fund  must  have  been  in  operation  at  least  six  months,  must  have 
an  organised  system  of  gratuitously  assisting  its  members  to  find  employment, 
and  must  furnish  a copy  of  its  bye-laws  and  rules  to  the  Ministry  of  Commerce. 

(2)  These  bye-laws  and  rules  must  include  the  following  (amongst  other) 
provisions  : that  a member  may  belong  to  one  fund  only  for  each  kind  of  bene- 
fit ; that  no  member  shall  have  the  right  to  benefit  till  he  has  belonged  to  the 
fund  for  at  least  'six  months  ; that  every  unemployed  member  shall  sign  a 
register  at  the  office  of  the  fund  at  least  three  times  a week  during  working 
hours,  and  shall  accept  such  work  in  his  own  trade  as  may  be  found  for  him  by 
the  fund. 

“ The  extent  of  participation  is  not  to  exceed  16  per  cent,  of  the  total  benefit 
paid  by  the  fund  in  accordance  with  its  rules  during  the  half-year  ; but  in  the  case 
of  funds  operating  in  at  least  three  different  departments  and  having  a paying  mem- 
bership of  at  least  1,000  this  maximum  may  be  increased  by  one-half,  i.e.,  to  24 
per  cent.” 

574.  For  the  purposes  of  criticism  we  may  divide  the  foreign  methods 
of  insurance  into  two  classes  : — 

(1)  Methods  which  involve  separate  schemes  of  insurance  with 
separate  funds  and  separate  organisations  for  separate  trade- 
groups  * ; 

(2)  Methods  for  the  insurance  in  one  fund  of  all  classes  of  work- 
men as  workmen  and  not  as  members  of  particular  trade-groups. 

* Note. — By  “trade-group”  is  meant  any  (association  of  peisons  engaged  in  the  same 
occupations  or  in  kindred  occupations,  liable  approximately  to  the  same  risk  of  unem- 
ployment. 
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The  first  of  these  methods  we  shall  refer  to  as  “ Trade-Group  Insur- 
ance ” and  the  second  as  “ General  Insurance.” 

575.  General  Insurance, — The  great  difficulty  in  regard  to  any 
scheme  of  General  Insurance  against  unemployment  is  the  tendency  of 
any  such  scheme  to  result  in  the  accumulation  of  “ bad  risks.”  ^ In 
commercial  insurance  against  death  or  sickness,  the  / bad  risks”  are 
eliminated  by  medical  examination — or,  if  not  eliminated,  are  forced  to 
pay  a higher  premium.  But  in  insurance  against  unemployment,  it  is 
precisely  the  “bad  risks.”  i.e.,  those  most  subject  to  unemployment,  who 
most  need  and  press  for  insurance.  As  a rule,  in  “ general  ” schemes 
the  premiums  are  based  on  wages,  and  the  bad  risks,  being  less  well 
paid,  pay  less,  not  greater,  premiums  than  the  regular  highly-paid  work- 
man. The  good  workmen,  who  obtain  regular  employment  at  good 
wages  and  are  rarely  out  of  work,  do  not  care  to  pay  premiums  which 
are  practically  all  absorbed  by  the  irregular  or  bad  workmen  who  are 
constantly  out  of  work.  The  consequence  is  that,  where  such  schemes 
are  compulsory,  as  at  St.  Gall,  there  is  practically  a revolt  amongst  the 
better  class  of  workmen,  and  where  they  are  voluntary,  the  better  class 
workmen  either  do  not  join,  or  else,  as  at  Basle,  abandon  the  fund, 
which  then  becomes  merely  a species  of  savings  bank  for  less  competent 
workmen  largely  subsidised  by  charity.^ 

576.  Moreover,  as  Sir  Edward  Brabrook  has  pointed  out,  in  regard  to 
a system  of  general  insurance  covering  various  trades,  there  are  no  suffi- 
cient materials  upon  which  any  actuary  could  compute  the  proper  con- 
tribution which  different  trades  should  make,  while  the  possibility  of  a 
levy  applying  to  all  trades  would  very  likely  give  rise  to  many  disputes 
and  much  dissatisfaction.^  The  lack  of  statistics  upon  which  to  found 
reliable  premiums  for  unemployed  insurance,  either  for  particular  trades 
or  for  workmen  in  general,  has  also  been  referred  to  in  the  special  reports 
by  skilled  actuaries  which  we  have  caused  to  be  prepared  on  the  sub- 
ject.^ In  the  present  state  of  our  knowledge,  it  would  seem  that  the 
only  alternatives  available  for  a General  Insurance  scheme  would  be, 
either  to  fix  the  premiums  on  a basis  of  wages,  with  the  disadvantages 
we  have  already  pointed  out,  or  else  to  fix  what  would  be  practically 
arbitrary  premiums  for  different  trades,  or  one  arbitrary  premium  for 
all  workmen.  Such  arbitrary  premiums  would  not  be  acquiesced  in  by 
the  various  trades  unless  they  had  a voice  in  fixing  such  premiums,  and 
it  is  difficult  to  see  how,  if  each  trade  had  such  a power,  any  common 
agreement  could  be  arrived  at. 

577.  Trade-group  Insurance. — On  the  other  hand,  the  advantages  of 
Trade-Group  insurance  are  that  the  risks  within  each  trade  are,  even  if 
inaccurately,  yet  voluntarily  estimated  and  borne  by  that  trade,  and  the 
premium  can  be  adjusted  according  to  each  trade’s  estimate  of  the  risk. 
There  is  a sense  of  solidarity  amongst  the  men  within  a trade,  which 
permits  them  to  be  content  to  pay  for  the  support  of  the  less  fortunate 
members  of  that  trade.  And  though  all  insurance  rests  on  the  principle 
of  the  fortunate  paying  for  the  unfortunate,  yet,  as  the  Board  of  Trade 
has  pointed  out,  “ the  principle  of  solidarity  clearly  cannot  be  carried 
successfully  beyond  the  point  up  to  which  it  is  supported  by  the  senti- 
ment of  solidarity.”  ^ 

^ Chapman,  84872-4.  ^ Memorandum  by  Board  of  Trade  on  Insurance,  Vol.  IX., 

App,  xxi.  (k.)  ® Brabrook,  35232,  35242.  ^ Statistical  Appendix,  Part  xvi.  Nelson,. 

Stat.  G ; Ackland,  Stat.  23-25.  ® Board  of  Trade  Memo,  on  Insurance,  Vol.  IX., 

App.  xxi.  (k.) 
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578.  Another  advantage  of  trade-group  insurance  is  that  all  the  men 
in  the  trade-group  are  more  or  less  known  to  one  another,  and  the  chance 
of  fraudulent  unemployment  or  malingering  is  reduced  to  a minimum. 
It  is  in  the  interest  of  each  workman  to  see  that  a fellow  workman  does 
not  draw  unemployed  benefit  when  work  is  available  for  him.  The 
available  work  is,  as  a rule,  well-known  within  a Trade  Union  by  means 
of  its  organisation,  with  the  consequence  that  a supervision  can  thus  be 
ensured,  which,  in  the  case  of  a General  Insurance  fund,  would  be  almost 
impossible,  or,  if  not  impossible,  would  involve  an  expenditure  on  the 
supervising  staff  which  would  largely  add  to  the  cost  of  the  scheme.  We 
are,  therefore,  clearly  of  the  opinion  that  a priori  considerations  tend 
to  show  the  superiority  of  Trade-Group  Insurance  over  General  Insur- 
ance against  unemployment,  and  this  is  amply  borne  out  by  experience 
abroad,  where  the  only  form  of  insurance  which  has  obtained  any  modi- 
cum of  success  is  that  based  on  trade  organisations. 

579.  Disadvantages  of  a compulsory  universal  scheme. — But,  in  addi- 
tion to  this  general  division  of  insurance  schemes  into  “ Trade-Group  ” and 
“ General,”  there  is  another  important  classification  of  them  which  we 
must  notice.  They  may,  in  their  application,  either  be  voluntary  and 
partial,  or  compulsory  and  universal.  The  disadvantage  of  a compulsory 
scheme  is  that,  in  the  existing  unorganised  state  of  a large  part  of  the 
labour  market,  such  a compulsory  scheme  must  either  work  on  a 
“General”  rather  than  a “Trade-Group”  basis,  or  else  must,  as  a con- 
dition precedent  to  its  success,  force  all  the  labourers  into  trade-group 
organisations.^  At  the  present  time  it  is  estimated,  even  by  the  'trade 
Unionists  themselves,  that  not  more  than  a quarter  of  the  working 
classes  in  England  are  organised  in  Trade  Unions ; while  Sir  Edward 
Brabrook  estimates  that  the  Trade  Unionists  are  only  one-sixth  of  the 
total  number  of  workmen.^  It  therefore  follows  that  a compulsory 
universal  scheme,  if  founded  on  a Trade-Group  basis,  would  require  com- 
pulsion to  be  applied  to  at  least  three-quarters  of  the  working  classes  to 
form  or  join  trade  organisations;  and  if  not  founded  on  a trade-group 
basis,  it  would  lack  solidarity  in  its  premiums,  risks,  and  payments. 

580.  A compulsory  universal  scheme  not  on  a trade-group  basis  would, 
therefore  involve  the  State  in  the  difficulties  of  fixing,  enforcing,  and 
collecting  the  premiums,  and  in  the  invidious  and  costly  task  of  detect- 
ing malingering.  These  features  would  add  enormously  to  the  difficulty 
and  expense  of  administering  a compulsory  as  compared  with  a voluntary 
scheme. 

581.  Further,  a universal  compulsory  scheme  would  necessarily  be 
opposed  by  the  existing  trades  and  benefit  organisations,  especially  if  it 
were  enforced  by  means  of  deductions  from  the  workmen’s  wages. ^ It 
would  interfere  and  compete  with  such  voluntary  organisations,  and 
upon  the  basis  of  compulsion  such  competition  would  probably  be  suc- 
cessful. For  this  and  other  reasons  it  has  been  found  that,  in  most 
instances,  the  working  classes  either  oppose  such  a compulsory  general 
scheme,  or  where,  as  at  St.  Gall,  they  have  first  proposed  it,  on  ascertaining 
its  results  they  have  been  the  first  to  insist  on  its  abolition. 

582.  Arguments  for  voluntary  trade-group  insurance. — This  in- 
vestigation seems  to  show  that  a scheme  of  insurance  against  unemploy- 
ment based  upon  the  voluntary  system,  and  resting  on  trade  groups,  is 

^ Board  of  Trade  Memo,  on  Trade  Union  Unemployed  and  Travelling  Benefit, 
Yol.  IX.,  App.  xxi.  (k).  2 Brabrook,  35147  (S.  14).  ^ Barnes,  83098-83118. 
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the  most  likely  to  attract  general  support.  If,  then,  the  leading  idea 
be  the  encouragement  of  voluntary  organisations,  it  would  follow  that 
insurance  against  unemployment  should  be  developed  and  encouraged 
by  assisting  existing  organisations  in  much  the  same  way  as  one  might 
develop  a system  of  invalidity  pensions  through  friendly  and  other- 
kindred  societies.  This  view  is  supported  by  Trade  Unionists,  by 
economists,  representatives  of  Friendly  Societies,  and  other  eminent 
witnesses.^  The  Trade  Unionists  consider  that — by  reason  of  their 
machinery  by  which  workmen  are  sent  to  places  where  work  can  be 
got ; of  their  assistance  to  men  travelling  in  search  of  work ; of  their 
recognised  agencies  in  every  part  of  the  kingdom ; of  their  large  unem- 
ployed benefits ; of  their  knowledge  of  the  character,  suitability,  and 
industry  of  their  members — they  should  be  the  recognised  agency  to 
deal  with  that  class  of  workers  described  by  Mr.  Long  as  respectable  men 
temporarily  in  distress  owing  to  their  inability  to  obtain  employment.^ 

583.  Professor  Chapman  thinks  that  Trade  Unions  can  undertake 
insurance  against  unemployment  because — 

(1)  They  determine  the  wages  which  may  be  taken. 

(2)  They  exercise  compulsion  on  their  members  and  find  them 
places  which  they  are  expected  to  show  reasonable  ability  to  keep. 

(3)  They  are  organised  by  trades.  A trade  organisation  can  detect 
any  disposition  on  the  part  of  a member  to  slacken  his  efibrts  to  find 
work,  and  the  general  feeling  among  the  other  members  about  a man 
who  was  too  often  out  of  work,  or  who  stayed  out  for  what  was 
considered  an  unreasonably  long  time,  would  be  a sufficiently  strong 
deterrent  against  imposition.^ 

584.  The  Ghent  system  and  its  advantages. — Amongst  the  foreign 
methods  described  to  us  there  is  one  in  operation  at  Ghent  and  elsewhere 
which  seems  to  us  to  be  much  in  accord  with  what  we  are  suggesting. 
The  essence  of  this  system  is  that  either  the  State  or  the  Municipality 
add  a fixed  amount  to  the  benefit  actually  paid  to  an  unemployed  work- 
man by  a Trade  Union  or  other  organisation.  Thus,  at  Ghent,  Antwerp, 
and  other  Belgian  towns  and  provinces  that  have  adopted  the  system, 
the  proportion  which  the  municipal  allowance  bears  to  the  Trade  Union 
allowance  may  be  as  much  as  50  per  cent.,  while  in  France  the  subven- 
tion by  the  State  ranges  from  about  20  per  cent,  to  25  per  cent,  of  the 
allowance  given  by  Trade  Union  or  other  organisations.^ 

585.  The  advantages  of  this  system  are  various : — In  the  first  place, 
we  may  refer  to  the  economy  of  the  system  as  compared  with  other  forms 
of  assisting  unemployed  workmen.  Mr.  Beveridge  has  summarised  the 
cost  of  relieving  men  under  the  Unemployed  Workmen  Act  at  about 
30s.  a week  per  man,  and  the  cost  of  relieving  them  by  Trade  Union 
benefit  at  about  15s.  per  week  per  man.®  Now,  the  State  on  the  Ghent 
system  would  pay  a maximum  of  only  one-half  of  this  15s.,  whereas, 
under  the  Unemployed  Workmen  Act,  the  whole  30s.  is  provided  at  the 
public  cost.*  It  would,  therefore,  follow  that  the  Ghent  system  would 
cost  the  general  public  per  man  relieved  only  one-quarter  of  the  cost  of 
the  existing  system  of  maintaining  an  unemployed  man  at  the  public 

* Note. — i.e.  by  subscriptions,  taxes,  or  rates,  provided  by  the  general  public. 

* Twomey,  Vol.  YIII.,  App.  Ixxx.  (21)  ; Wilson  Fox,  99054  ; Gageby,  99260  (11)  ; 

Stead,  77468  (19),  77470  ; Sidney  Webb,  98978-84  ; Tawney,  96782-3  ; Hartley,  81756 
(27),  81949-53  ; Beveridge,  77832  (70).  ^ Ward,  83503  (105).  ^Chapman,  84791 

(43),  84875-6.  ■*  Memorandum  by  Board  of  Trade  on  Insurance,  Vol.  IX.,  App.  xxi. 

(K).  ^ Beveridge,  77832  (71). 
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expense.  In  addition,  the  public  would  be  saved  the  always  high  and 
sometimes  prohibitive  cost  of  investigation  under  the  present  system. 

586.  The  second  advantage  of  the  Ghent  system  is  that  the  State 
obtains  gratis  all  the  benefit  of  the  trade  organisation  in  detecting 
imposture. 

587.  Lastly,  the  association  of  insurance  with  membership  of  a trade 
organisation  would,  we  think,  give  an  impulse  to  unskilled  workmen  to 
form  such  organisations,  and  would,  we  hope,  in  this  way  help  on  the 
movement  towards  that  regularisation  of  unskilled  unemployment  which 
we  have  seen  is  so  desirable. 

588.  Unless  some  such  combinations  are  formed  amongst  the  unskilled 
workers,  we  do  not  believe  it  to  be  possible  to  improve  the  condition 
of  these  low  grade  workers. 

589.  Effect  of  introducing  principle  of  Ghent  system  in  England. — 
With  regard  to  the  actual  efiect  which  the  introduction  of  a system 
like  that  of  Ghent  would  have  upon  workmen  in  England  in  inducing 
them  to  join  trade  group  organisations,  we  can  speak  with  no  confidence. 
It  is  true  that  abroad  the  subsidy  system  has  not  had  any  marked  effect 
in  increasing  the  number  joining  trade  organisations,  but  it  is  thought 
that  the  subvention  will  “ probably  have  an  effect  in  preventing 
those  who  had  once  joined  from  leaving  the  unions.”  ^ It  must  be  re- 
membered, however,  that  abroad  the  experiments  have  been  purely 
local  and  on  a somewhat  diminutive  scale.  For  instance,  at  Strassburg, 
where  the  Ghent  system  has  been  in  force  since  the  beginning  of  1907, 
the  total  municipal  subvention  in  1907  was  only  £250  : and  it  would 
appear  that  the  whole  system  of  municipal  relief  is  not  very  well-known.^ 
On  the  other  hand,  while  the  working  classes  generally  were  hardly  aware 
of  the  benefits  of  the  new  insurance  system,  it  was  well  known  to  Trade 
Union  management.  Thus  at  Ghent  the  introduction  of  a municipal 
subvention  had  a considerable  effect  in  developing  the  practice  amongst 
Trade  Unions  in  providing  unemployed  benefit.^  The  advantages  which 
we  hope,  therefore,  from  the  system  in  England  would  be  three  : first, 
it  should  encourage  trade  organisations  not  now  paying  unemployed 
benefit  to  pay  that  benefit ; second,  it  should  encourage  trade  organisa- 
tions paying  only  partial  or  incomplete  benefit,  to  extend  that  benefit ; 
third,  it  should  in  many  cases  encourage  workmen  having  no  trade 
organisation  to  become  members  of  such  an  organisation  (by  joining  one 
of  the  existing  societies)  for  the  sole  purpose  of  gaining  the  benefit  of 
insurance. 

590.  When  we  examine  the  figures  furnished  by  the  Board  of  Trade 
in  regard  to  the  extent  to  which  Trade  Union  unemployed  benefit  is 
provided,  it  seems  possible  that  there  is  a considerable  margin  of  work- 
men who  might  be  covered  by  this  form  of  providence,  if  only  some 
extra  inducement  could  be  supplied.  Thus,  among  existing  Trade 
Unionists,  there  are  roughly  some  650,000  men  whose  unions  do  not  pro- 
vide any  form  of  unemployed  benefit,  although  such  benefit  is  in  fact 
provided  by  other  Unions  of  the  very  trades  to  which  these  650,000  men 
belong.  If,  for  instance,  nine  Unions  of  the  transport  trades  find  it 
feasible  and  necessary  to  provide  unemployed  benefit,  it  does  not  seem 
unreasonable  to  hope  that  a little  extra  inducement  would  be  sufficient 
to  cause  the  remaining  forty-nine  transport  unions  also  to  provide  such 

* Memorandum  bv  Board  of  Trade  on  Insurance,  Vol.  IX.,  App.  xxi.,  K. 

3 Ibid. 
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benefit,  and  thus  cover  an  additional  73,000  men  whom  they  include 
among  their  members.^ 

591.  Again,  although  there  are  nearly  1,500,000  men  entitled  to  un- 
employed benefit  in  some  form,  this  benefit,  in  many  cases,  is  only 
travelling  benefit,  and,  in  others,  is  not  a continuous  allowance  for  a 
fixed  period,  but  merely  an  intermittent  and  arbitrary  grant  on  special 
occasions.^  We  have  no  figures  to  show  what  proportion  of  these 

1.500.000  men  receive  unemployment  benefit  in  an  incomplete  or  partial 
form  ; but  it  would  appear  that,  taking  only  the  100  chief  Trade  Unions, 
there  are  over  145,000  members  entitled  to  partial  benefit  only,  and 

990.000  to  complete  benefit.  It  may  be  assumed,  therefore,  that  out  of 
the  1,500,000  men  entitled  to  some  form  of  unemployment  benefit,  there 
are  probably  200,000  men  who  receive  that  benefit  only  in  a partial  form 
from  their  Unions.^  It  is,  we  think,  not  unreasonable  to  hope  that  a 
little  financial  assistance  would  enable  the  Unions  in  question  to  transform 
this  partial  into  complete  unemployed  benefit. 

592.  Furthermore,  it  would  appear,  from  an  estimate  which  the  Board 
of  Trade  have  furnished  to  us,  that  probably  6,000,000  or  7,000,000  men 
over  twenty  years  of  age  belong  to  the  classes  from  which  Trade 
Unionists  are  drawn,  but  have  not- yet  joined  a trade  organisation. 
There  is  therefore  a priori  some  chance  of  enabling  a very  large  pro- 
portion of  the  working  population  who  at  present  enjoy  no  or  only 
partial  unemployed  benefit,  to  obtain  the  right  to  such  benefit  in  a 
complete  and  regular  manner.  If  we  consider  the  number  of  dependants 
of  these  men,  it  seems  clear  that  any  inducement  which  could  bring 
them  into  the  privileged  class  of  those  enjoying  unemployed  benefit 
would  be,  from  a national  point  of  view,  extremely  advantageous. 

593.  Application  of  principle  of  Ghent  system  in  England. — We 
are  not  able  with  our  present  limited  knowledge  to  indicate  precisely  the 
form  which  such  inducement  should  assume.  In  Denmark  and  France, 
it  is  a national  contribution.  In  Ghent,  Strassburg,  and  elsewhere,  it  is 
a municipal  contribution.^  There  are  objections  to  the  latter  form  of 
assistance,  as  it  confines  those  so  helped  to  the  locality  helping  them. 
On  the  other  hand,  whilst  these  schemes  are  in  the  experimental  phase, 
it  might  be  premature  to  assist  them  by  national  contribution. 

594.  Several  witnesses  have  expressed  the  opinion  that  a State  sub- 
sidy would  have  the  effect  both  of  inducing  many  of  the  poorer  Trade 
Unions  who  do  not  now  provide  unemployed  benefit  to  provide  such 
benefit ; and,  also,  of  inducing  men  who  do  not  now  belong  to  Trade 
Unions  to  join  them.®  We  have  little  doubt  ourselves  that,  if  the 
Central  Government,  the  Public  Assistance  Committees,  the  Voluntary 
Aid  Committees,  and  the  Trade  Unions  would  combine  to  support  and 
encourage  the  establishment  of  the  scheme  of  insurance  by  propaganda 
and  persuasion,  they  would  enable  the  present  field  covered  by  Trade 
Unions’  unemployed  benefit  to  be  very  largely  extended.  If  necessary, 
an  additional  inducement  might  be  given  by  offering,  as  is  done  in  many 
places  on  the  Continent,  preferential  treatment  at  the  national  labour 
exchanges  for  those  persons  who  have  insured. 

595.  We  have  seen  that,  as  the  Friendly  Societies  do  not  insure 

1 Memorandum  by  Board  of  Trade  as  to  Growth  of  Trade  Unions,  etc.,  Vol.  IX., 
App.  xxi.  (C).  ^ Ibid.  ® Letter  from  the  Board  of  Trade,  September  16th,  1908, 

App.  Vol.  XI.  ••  Memorandum  by  Board  of  Trade  on  Insurance,  Vol.  IX.,  App.  xxi.  (K). 
* Beveridge,  77832  (70)  ; Tawney,  96610  (31-2)  ; Wilson-Fox,  99054  ; Webb,  98978-84  ; 
Gageby,  99261  (11)  ; Tawney,  96782-3. 
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against  unemployment  further  than  by  giving,  in  some  cases,  travelling 
benefit  and  charitable  grants,  practically  the  only  form  in  which  such 
insurance  has  been  attempted  in  England  is  by  means  of  Trade  Union 
unemployed  benefit.  Seeing,  however,  that  not  more  than  one-sixth  to 
one-fourth  of  the  working  classes  in  England  are  members  of  Trade 
Unions,  it  would  not  be  just  to  give  them  a subsidy  without  extending 
a similar  advantage  to  those  not  thus  organised.  We  should  then,  of 
course,  recommend  that  a similar  subsidy  be  granted  to  any  Friendly 
Society  providing  unemployed  benefit  as  part  of  its  normal  functions. 
But,  having  regard  to  the  great  difficulties  already  adverted  to  attend- 
ing any  attempt  at  “general  insurance,”  it  does  not  seem  likely  that 
Friendly  Societies  of  the  ardinary  type,  whose  members  are  drawn 
from  all  classes  and  all  occupations,  and  who  have  little  or  no  trade 
solidarity,  will  be  induced  to  undertake  this  branch  of  insurance  even 
on  the  inducement  of  a subsidy. 

596.  If,  however,  the  subsidy  were  to  be  offered  to  any  provident 
organisation  which  would  make  unemployment  insurance  a leading 
feature  of  its  business,  we  should  look  for  the  advent  of  a new  type  of 
Friendly  Society,  composed  of  men  of  similar  or  allied  trades,  who  would 
have  the  necessary  trade  solidarity  and  knowledge  of  each  other’s  cir- 
cumstances, and  whose  interests  would  be  sufficiently  similar  to  prevent 
the  “bad  risks”  crowding  out  the  good.  It  would,  in  fact,  be  a Trade 
Union  organised  for  provident  benefits  alone.  If  such  societies  came 
into  existence  under  the  encouragement  of  a subsidy,  we  might  hope  for 
insurance  against  unemployment  becoming  general  over  the  field  of 
labour.  Such  a result'  we  venture  to  say,  would  far  more  than  counter- 
balance the  expense  of  the  subsidy. 

• 597.  One  criticism  which  may  be  applied  to  this  scheme  is  that  it 

would  not  deal  effectively  with  the  intermittent  and  casual  labourers. 
Abroad  it  has  been  found  impossible  to  include  the  worst  form  of  casuals 
{Gelegenheitsarbeiter)  in  the  insurance  scheme,^  and  many  of  our  wit- 
nesses have  expressed  the  opinion  that  it  would  be  impossible  to  include 
them  in  England.^  - 

598.  Possibility  of  including  the  unskilled  and  casuals  in  Ghent  system. 

— But  here  again  we  must  be  careful  to  discriminate  between  intermittent 
labourers  and  labourers  merely  belonging  to  what  are  known  as  unskilled 
or  casual  trades.  Some  witnesses  imply  that  the  unorganised  labourer, 
seasonal  and  casual  workpeople,  could  not,  unaided,  provide  against 
unemployment  out  of  their  own  earnings  even  if  they  would. ^ One  or 
two  witnesses  differentiate,  however,  between  the  seasonal  trades  and 
the  casual  labourers,^  and  it  is  interesting  to  observe  that  many  of  the 
foreign  schemes,  though  they  exclude  the  worst  forms  of  casuals,  do 
include  both  seasonal  labourers  and  the  lower  class  of  unskilled  labourers. 
Indeed,  another  important  witness  thinks  that  effective  organisation 
would  enable  even  the  unskilled  labourer  in  many  more  cases  than  at 
present  to  meet  the  difficulties  which  now  have  to  be  dealt  with  by  the 
Poor  Law.  The  difficulty  which  prevents  the  unskilled  labour  class  . 
from  forming  associations  is  the  lack  of  a definite  standard  of  skill  and 
the  nature  of  their  work.  The  hope  for  them,  this  witness  thinks,  lies 

^ Memorandum  by  Board  of  Trade  on  Insurance,  Vol.  IX.,  App.  xxi.  (K).  ^ Wilson- 

Fox,  99053-6  ; Hamilton,  94018-9  ; Dawson,  99066-9  ; Ward,  83670-1.  ® Sexton, 

84196-9  ; Ward,  83670-5  ; Stepney,  79669-71  ; Watson  and  Crowther,  90875,  90943  ; 
Marshall,  82266  ; Browne,  86447-8  ; Beveridge,  78311-3.  Stepney,  79668,  80432-5. 
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in  amalgamation  with  the  other  groups  of  the  trade,  unskilled  labourers 
being  pulled  up,  as  it  were,  by  the  skilled  members  of  that  group.  “ It 
may  be  possible,  but  I cannot  easily  conceive  a union  of  unskilled 
labourers  except  as  members  of  a trade.”^^  Whether,  therefore,  along 
these  lines  or  along  others,  we  see  no  reason  why  a very  large  number 
of  unskilled  labourers,  induced  by  the  advantages  held  out  by  insurance 
and  the  labour  exchanges,  should  not  form  themselves  into  organisations 
capable  of  participating  in  the  system  of  insurance  assisted  by  public 
funds. 

599.  An  alternative  scheme  would  be,  in  addition  to  the  subsidy  of 
trade  organisation  benefit,  to  form  a general  insurance  fund  through 
the  labour  exchanges  to  which  all  classes  of  workmen  could  belong.^ 
But  to  do  this  at  the  outset  would  reduce  the  inducement  to  enter  the 
system  we  have  been  describing.  At  first  we  should  prefer  to  establish 
a scheme  of  insurance  only  operating  through  trade  organisations.  If 
it  is  shown  that  the  Trade  Unionists  do  not  take  up  or  support  the 
trade-group  scheme  sufficiently,  it  may  become  necessary  to  super- 
impose a supplementary  scheme.  We  do  not,  however,  feel  hopeless  as 
regards  the  financial  possibility  of  including  in  trade-group  insurance  a 
large  number  of  unskilled  workmen  and  labourers. 

600.  For  instance,  at  Cologne,  where  a general  fund  was  established, 
which  in  many  ways  was  a failure,  a large  majority  of  so-called  skilled 
beneficiaries  of  the  fund  were  seasonal  workmen,  e.g.,  bricklayers, 
whitewashers,  carpenters,  and  painters,  and  some  30  per  cent,  were 
generally  unskilled  labourers  and  navvies.  Even  with  such  unpromising 
material,  which  produced  a percentage  of  unemployed  members  as  high 
as  84*8,  the  proportion  of  premiums  paid  to  allowances  received  by  the 
insured  has  been  as  high  on  an  average  of  years  as  50  per  cent.®  We 
see,  therefore,  no  a 'priori  reason  why  regular  unskilled  labourers 
should  not  be  brought  into  a trade-group  scheme.  It  might  even  be 
made  incumbent  on  the  labour  exchanges,  by  furnishing  information 
and  advice  and  by  other  methods,  to  more  or  less  actively  co-operate  in 
the  formation  among  unskilled  labourers  of  organisations  for  insurance 
on  a trade-group  basis. 

601.  Difficulties  of  Ghent  syste'm. — We  are  well  aware  that  there 
are  several  objections  to  the  Ghent  system.  It  may  be  argued  that  it 
implies  public  control  of  trade  organisations  and  their  proceedings.  On 
the  question  of  the  solvency  of  a Trade  Union  benefit  fund,  it  may  be 
pointed  out  that,  under  the  system,  the  public  insurance  fund  would 
not  suffer,  but  rather  gain,  from  any  failure  of  the  Trade  Union  fund, 
because  payments  are  only  made  from  that  fund  after  the  Trade  Union 
has  actually  made  a payment  to  the  unemployed  man.  Of  course,  some 
arrangement  satisfactory  to  the  public  contributing  authority  must  be 
made  for  the  separation  of  unemployed  benefit  from  strike  benefit ; for 
the  public  contribution  could  not  apply  in  cases  of  trade  dispute  un- 
employment. What  the  public  allowance  does  is  to  add  to  the  weekly 
allowance  paid  by  the  Trade  Union  to  members  of  that  union  out  of 
employ.  No  public  contribution  is  made  to  the  general  funds  of  the 
union,  and,  if  the  unemployment  is  due  to  a trade  dispute,  no  payment 
would  be  made  to  any  one  out  of  employment  in  consequence  of  that 
dispute.  To  this  end  no  payment  ought  to  be  made  in  respect  of  any 

^ Bonar,  29521-30.  “ Beveridge,  78014  ; Wilson-Fox,  99057.  ^ Memorandum  by 

Board  of  Trade  on  Insurance,  Yol.  IX.,  App.  xxi.  (K). 
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man’s  unemployed  benefit  unless  upon  the  certificate  of  the  local  labour 
exchange.  But  for  the  rest  we  think  the  position  would  be  summed  up 
by  saying  that  the  trade  organisations,  which  would  suffer  most  by  any 
failure  of  their  insurance  fund,  would  under  the  new  system  have  the 
benefit  of  public  advice  as  to  the  means  for  preventing  such  failure.  It 
is  true  that,  if  the  fund  fails,  the  local  rates  may  have  to  support  some 
of  the  workmen,  but  in  that  case  the  men  will  be  more  affected  than 
the  State,  and  are  more  likely  therefore  to  avoid  the  contingency. 

602.  There  is  another  subject  which  we  must  allude  to,  and  that  is 
the  attitude  which  employers  generally  might  assume  in  connection 
with  proposals  to  subsidise  trade  organisations  with  public  money. 
Although  the  subsidy  would  be  only  for  purposes  of  insurance  against 
unemployment  not  arising  from  labour  disputes,  such  a system  would 
probably  increase  the  number  and  improve  the  financial  position  of  the 
trade  organisations.  Against  any  apprehension  on  the  part  of  em- 
ployers which  an  augmentation  of  trade  organisations  might  create,  we 
may  urge  the  following  considerations  : — 

Distress  caused  by  unemployment  or  under-employment  prejudicially 
affects  employers  in  two  respects  : — 

First,  it  increases  the  burden  of  the  rates,  and  the  increase  of  the 
local  rate  is  a direct  tax  upon  the  enterprise  of  the  employer  whose 
business  is  within  the  locality  where  the  rate  is  raised. 

Second,  it  deteriorates  the  workman  and  consequently  the 
character  and  quality  of  his  work. 

603.  If  employers  desire  to  have  at  their  disposal  that  reserve  of 
labour  which  they  sometimes  profess  to  require,  they  should  in  their 
own  interest  acquiesce  in  measures  which  would  avert  deterioration 
amongst  those  whom  they  may  want  to  employ. 

604.  Conclusions. — This  review  of  unemployment  insurance  enables 
us  to  arrive  at  the  following  conclusions : — 

First,  that  the  establishment  and  promotion  of  Unemployment 
Insurance,  especially  amongst  unskilled  and  unorganised  labour,  is 
of  paramount  importance  in  averting  the  distress  arising  from 
unemployment. 

Second,  that  the  attainment  of  this  object  is  of  such  national  im- 
portance as  to  justify,  under  specified  conditions,  contributions  from 
public  funds  towards  its  furtherance. 

Third,  that  this  form  of  insurance  can  best  be  promoted  by 
utilising  the  agency  of  existing  trade  organisations  or  of  organisa- 
tions of  a similar  character  which  may  be  brought  into  existence. 

Fourth,  that  no  scheme  either  foreign  or  British  which  has  been 
brought  before  us  is  so  free  from  objections  as  to  justify  us  in 
specifically  recommending  it  for  general  adoption. 

605.  Owing  partly  to  want  of  time,  and  partly  to  the  absence  within 
the  Commission  of  expert  and  actuarial  experience  upon  insurance,  we 
have  not  ourselves  attempted  to  formulate  a scheme.  It  will  require 
much  clo^e  general  investigation  and  knowledge  of  local  conditions 
before  the  foundation  of  a general  or  a national  system  of  insurance 
can  be  safely  laid.  But  the  question  is  urgent.  We,  therefore,  recom- 
mend that  a small  Commission  or  Departmental  Committee  of  experts 
and  representatives  of  existing  trade  benefit  organisations  be  at  once 
appointed  with  an  instruction  to  frame  as  quickly  as  possible  a scheme 
or  schemes  for  consideration. 
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606.  We  further  suggest  that,  after  that  Committee  has  reported,  a^ 
special  Advisory  Board  be  set  up  to  help  and  to  promote  schemes 
adapted  to  the  varying  conditions  of  different  industrial  communities. 

(2)  The  Permanent  System  of  Public  Assistance  for  the  Able-Bodied. 

607.  Organisations  for  assisting  unemployed  workmen. — Though 
the  suggestions  we  have  made  in  our  last  section  may,  we  hope,  do 
much  to  prevent  capable  and  deserving  men  from  being  reduced  to 
destitution  through  lack  of  employment,  yet  these  preventive  measures 
will  require  some  time  for  their  complete  development.  Side  by 
side  with  these  preventive  measures  must  be  established  a permanent 
organisation  to  which  those,  whom  our  preventive  measures  fail  to 
reach,  can  have  recourse  if  necessary  in  times  of  distress.  We  propose 
that  in  future  there  shall  be  in  every  district  four  separate  but  co- 
operating organisations,  viz. : — 

(1)  An  organisation  for  Insurance  against  Unemployment. 

— (2)  A Labour  Exchange  managed  by  the  Board  of  Trade  with  the 

1 help  of  a local  committee. 

‘ (3)  A Voluntary  Aid  Committee,  representing  local  organisations 
subject  to  the  conditions  we  elsewhere  state.* 

(4)  The  Public  Assistance  Authority  representing  the  County 
and  County  Borough  Councils  and  acting  locally  through  Public 
Assistance  Committees. 

^608.  Two  of  these  organisations,  the  Insurance  Scheme  and  the 
Voluntary  Aid  Committee,  will  be  representative  of 'self-help  and 
voluntary  effort,  and  will  be  worked  through  voluntary  organisations. 
The  other  two,  viz.,  the  Labour  Exchange  and  the  Public  Assistance 
Authority,  will  be  public  organisations,  financed  by  public  money,  and 
staffed  by  public  oflGicials.  The  object  of  all  four  will  be  broadly  the 
same,  viz.,  the  maintenance  or  restoration  of  the  workman’s  indepen- 
dence. Each  will,  however,  have  a distinct  sphere  marked  out  for 
itself.  The  function  of  the  Insurance  Organisation  will  be  to  develop 
and  secure  the  greatest  possible  benjefits  to  the  workmen  from  co- 
operative insurance  against  unemployment.  The  function  of  the 
Labour  Exchange  will  be  to  provide  efficient  machinery  for  putting 
those  requiring  work  and  those  requiring  workers  into  prompt  com- 
munication, but  the  Labour  Exchange  will  not  provide  work  or  give 
relief.  The  function  of  the  Voluntary  Aid  Committee  will  be  to  give 
advice  and  aid  out  of  voluntary  funds,  especially  to  the  better  class  of 
workmen  who  may  be  reduced  to  want  before  the  Labour  Exchange 
can  find  them  employment,  and  we  have  pointed  out  in  Part  VII.  of 
our  Report  what  resources  both  of  money  and  of  personal  service  will, 
we  hope,  be  at  the  disposal  of  the  Voluntary  Aid  Committee. 

The  functions  of  the  Public  Assistance  Committee  will  be : — 

First,  To  assist,  with  a view  to  their  ultimate  self-support  and 
independence,  those  who  are  able  to  work  and  who  can  show  that 
they  have  taken  active  measures  to  obtain  work,  but  without 
success,  and  cannot  in  consequence  support,  themselves  or  their 
families. 

Second,  To  assist,  under  curative  and  reformatory  conditions 
calculated  to  restore  self-respect : — - 

{a)  Those  who,  though  willing  to  work,  cannot  offer  a 


* See  Part  VII. 
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return  in  work  adequate  to  the  wage  demanded  or  received, 
and  are  in  consequence  without  employment  and  unable  to 
support  themselves  or  their  families. 

(h)  Those  who,  though  able  to  work,  cannot  show  that  they 
have  taken  active  measures  to  obtain  work,  and  are  in  conse- 
quence unable  to  support  themselves  or  their  families. 

609.  One  authority  only  to  administer  public  relief  to  necessitous 
persons. — We  have  dealt  elsewhere*  with  the  method  by  which  we 
propose  to  establish  these  various  organisations  and  we  need  not  here 
amplify  the  subject.  There  is,  however,  one  principle  in  connection 
with  the  policy  to  be  pursued  in  regard  to  Public  Assistance,  which  is 
of  such  importance  in  connection  with  the  treatment  of  the  able-bodied, 
that  we  propose  to  re-state  it.  It  should,  we  think,  be  a fundamental 
condition  of  the  assistance  system  of  the  future  that  the  responsibility 
for  due  and  effective  relief  of  all  necessitous  persons  at  the  public 
expense  should  be  in  the  hands  of  one  and  only  one  authority  in  each 
County  and  County  Borough.  It  is  difficult  to  conceive  any  system,  in 
which  different  public  authorities  have  power  simultaneously  to 
administer  relief  to  much  the  same  class  of  applicant  in  the  same 
locality,  which  will  not  result  in  overlapping,  confusion  and  divergence 
of  treatment  and  practice.  We  have  shown  how  all  these  inconveniences 
have  arisen  aud  are  still  at  work  under  the  machinery  set  up  by  the 
Unemployed  Workmen  Act,  and  we  have  accordingly  recommended  that 
this  Act  be  not  continued.  Under  the  system  which  we  propose,  one 
authority,  and  one  authority  only  the  Public  Assistance  Authority,  will 
for  the  future  be  responsible  for  the  public  relief  of  the  able-bodied 
suffering  from  distress  due  to  want  of  employment.  The  Public  Assist- 
ance Authority  will,  as  before  stated,  act  locally  through  the  Public 
Assistance  Committees. 

610.  The  principle  of  co-operation. — ,The  principles  which  should 
guide  the  various  organisations  in  their  treatment  of  the  able-bodied 
may  be  briefly  summed  up  in  three  words  : Co-operation,  Discrimination, 
and,  so  far  as  possible,  Restoration. 

611.  The  Public  Assistance  Committee  should  co-operate  in  every  way 
with  all  other  agencies  possessing  information  about,  or  having  special 
methods  of  treating,  the  cases  which  come  before  it.  Thus,  the  Volun- 
tary Aid  Committee,  the  Labour  Exchange  and  the  Public  Assistance 
Committee  should  freely  exchange  information.  The  Voluntary  Aid 
Committee  should  refer  to  the  Public  Assistance  Committee  all  cases 
which  are  more  suitable  for  treatment  by  that  Committee,  or  which, 
though  suitable  for  voluntary  treatment,  are  unable  to  obtain  from  this 
source  the  assistance  which  they  require. 

612.  On  the  other  hand,  the  Public  Assistance  Committee  should  in 
its  turn  recognise  and  develop  the  usefulness  of  the  Voluntary  Aid  Com- 
mittee by  referring  to  it  any  cases,  which  it  is  thought  might  more 
properly  be  met  through  agencies  outside  the  sphere  of  Public  Assist- 
ance. Generally  speaking,  a first  application  for  assistance  will  naturally 
be  made  to  the  Voluntary  Aid  Committee.  Temporary  need  due  to  non- 
recurrent causes  will  belong  primarily  to  the  sphere  of  voluntary  aid ; 
chronic  distress  or  destitution  to  the  Public  Assistance  Committee.  In 


* Viz.  : — As  to  Insurance  and  Labour  Exchanges,  previously  in  this  chapter  ; as  to 
Voluntary  Aid  Committee  in  Part  YII.  ; and  as  to  Public  Assistance  Authority  in 
Part  IX. 
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rural  districts  there  may  be  delay  or  difficulty  in  forming  Voluntary  Aid 
Committees,  but  as  there  are  few  able-bodied  men  out  of  employment 
in  such  districts,  the  want  of  such  Committees  will  not  greatly  affect 
the  treatment  of  able-bodied  unemployed. 

613.  General  rules  should  be  laid  down  and  accepted  by  each  authority 
as  to  what  class  of  cases  should  be  dealt  with  by  the  Voluntary  Aid 
Committee  and  the  Public  Assistance  Committee  respectively.  When, 
therefore,  the  case  of  an  able-bodied  man  came  up  before  either  Com- 
mittee, it  would  at  once  be  recognised  whether  his  case  was  or  was  not 
one  which,  according  to  the  rules  agreed  upon,  should  be  dealt  with  by 
that  Committee.  Moreover,  in  course  of  time,  the  practice  of  the  Com- 
mittees would  be  so  well-known  in  the  district  that  the  applicants  for 
assistance  themselves  would  know  to  which  of  the  two  Committees  they 
ought  to  apply.  In  this  way,  we  do  not  think  it  would  happen  that  an 
applicant  would  apply  for  assistance  to  the  wrong  Committee.  We  have 
suggested  in  the  arrangements  for  the  constitution  of  the  two  Committees 
that  representatives  of  each  should  sit  on  the  other,  and  we  contemplate 
that  the  offices  of  the  two  Committees  should  be  in  telephonic  communi- 
cation. In  a word,  it  is  of  the  essence  of  the  proposed  co-operation 
between  Voluntary  Aid  and  Public  Assistance  in  the  treatment  of  the 
able-bodied  that  such  co-operation  should  result  in  more  prompt  and 
more  efficacious  treatment  than  heretofore. 

614.  As  with  the  Voluntary  Aid  Committee,  so  with  the  Labour  Ex- 
change. The  Public  Assistance  Committee  should  be  in  close  communi- 
cation with  the  Labour  Exchange,  and  should  (except  in  cases  of  urgent 
necessity)  refuse  to  maintain  an  able-bodied  applicant  until  he  has 
registered  himself  at  the  Labour  Exchange,  and  until  the  Labour 
Exchange  has  informed  the  man  and  the  Public  Assistance  Committee 
that  there  is  no  suitable  work  available.  Again,  in  considering  the  best 
form  of  treatment  or  training  to  be  given  to  an  unemployed  man,  the 
Public  Assistance  Committee  and  the  Voluntary  Aid  Committee  should 
not  neglect  to  seek  the  advice  of  the  Labour  Exchange  as  to  what  trade 
or  calling  would  be  most  likely  to  offer  the  best  chance  of  independent 
livelihood.  The  Labour  Exchange  on  its  part  would  refer  to  the  Public 
Assistance  Committee  or  the  Voluntary  Aid  Committee  applicants  for 
whom  it  deemed  Public  Assistance  or  Voluntary  Aid  to  be  required. 
Thus  the  co-operation  between  these  three  organisations  would  be  con- 
stant, close,  and  effective. 

615.  The  principle  of  discrimination. — The  second  principle  which 
should  guide  the  Public  Assistance  Committee  and  its  co-operating 
organisations  in  the  work  of  relieving  or  preventing  distress  is  Dis- 
crimination. The  Public  Assistance  Committee  should  as  far  as  possible 
endeavour  to  select  treatment  which  will  restore  the  individual  to  inde- 
pendence, but  it  should  at  the  same  time  endeavour  in  its  treatment  of 
individual  cases  so  to  shape  its  policy  as  to  make  it  one  of  general  en- 
couragement to  the  thrifty  and  independent.  Discrimination  and 
individual  treatment  will  be  facilitated  through  classification  by  and  in 
institutions,  and  the  general  tendency  of  classification  will  be  to  operate 
to  the  advantage  of  the  well-conducted,  and  the  encouragement  of  those 
who  previous  to  their  period  of  distress  have  made  real  efforts  towards 
self-maintenance  and  insurance. 

616.  The  principle  of  restoration. — The  third  principle  is  partially 
covered  by  what  we  have  said  in  the  preceding  paragraph,  viz.,  that 
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restoration  to  independent  habits  of  life  should  be  an  ever-present  con- 
sideration in  the  minds  of  the  various  organisations  in  prescribing  treat- 
ment. In  some  cases  in  which  such  restoration  may  seem  to  be 
impossible,  curative  treatment  may  be  effective  if  undertaken  by 
voluntary  organisations  having  within  their  ranks  persons  of  experience 
whose  whole  lives  are  given  to  this  work.  On  the  other  hand,  if  past 
misconduct  seems  to  mark  out  the  applicant  for  assistance  as  irreclaim- 
able, care  must  be  taken  that  he  is  sent  to  a place  of  detention  under 
another  authority,  where  his  evil  influence  and  example  cannot  contami- 
nate associates  less  hardened  than  himself. 

617.  We  lay  some  stress  upon  the  necessity  of  restorative  treatment, 
where  practicable,  for  the  able-bodied,  as  such  treatment  hardly  figures 
in  our  Poor  Law  processes;  nor  is  it  difficult  to  give  the  reason.  The 
Royal  Commission  of  1832  were  confronted  by  a national  danger  of 
urgent  importance.  Indiscriminate  relief  to  the  able-bodied  was  de- 
moralising the  whole  community.  They  very  properly  concentrated 
their  attention  on  stamping  out  what  was  a dangerous  and  spreading 
epidemic.  They  intended  their  system  to  produce  “negative  rather  than 
positive  effects,”  and  an  examination  of  the  conditions  under  which  they 
reported  explains  this  attitude.  They  had  to  deal  with  the  Poor  Law 
as  it  was,  and  they  did  not  look  to  it  “ for  the  general  diffusion  of  right 
principles  and  habits.”  ^ Their  policy  was  successful  in  restoring  and 
maintaining  the  independence  of  the  main  body  of  the  working  class, 
but  it  did  not  aim  at  a restorative  treatment  of  individuals  who  had 
fallen  out  of  the  ranks. 

618.  Hitherto  relief,  either  outdoor  or  indoor,  as  at  present  adminis- 
tered, has  generally  resulted  in  the  deterioration  of  the  able-bodied. 
We  hope  that  in  the  future  our  suggestions  will  make  it  possible  for  the 
action  of  the  Public  Assistance  Authority,  even  when  applied  to  the 
relief  of  the  able-bodied,  to  be  restorative. 

619.  It  will  have  been  observed  that  in  previous  sections  of  our  Report 
various  terms  have  been  used  ill  attempting  to  classify  the  necessitous 
unemployed.  For  our  present  purposes  it  is  enough  to  divide  them  into 
three  classes : — 

Class  I. — Those  who  require  temporary  maintenance  with  work  ; 

Class  II. — Those  who  require  for  a longer  period  maintenance 
with  work  and  training  ; 

Class  III. — Those  who  require  detention  and  discipline. 

(a)  Class  I.— Those  who  require  Temporary  Maintenance  with  Work. 

620.  Assistance  to  Class  I. — This  class  will  consist  of  those  in  need 
of  temporary  help,  who,  to  judge  by  their  industrial  record,  will  shortly 
be  again  able  to  maintain  themselves  at  their  own  trades.  We  hope  that 
our  scheme  of  Labour  Exchanges,  Insurance,  and  Voluntary  Aid  Com- 
mittees will  greatly  reduce  the  numbers  in  this  class  resorting  to  the 
Public  Assistance  Committee ; still  the  possibility  of  such  resort, 
especially  in  times  of  prolonged  distress,  must  be  met.  Moreover,  the 
class  will  contain,  as  a rule,  the  best  characters  and  the  most  hopeful 
cases.  It  is  therefore  useful  to  consider  at  some  length  how  the  new 
system  may  provide  restorative  treatment  for  this  class. 

621.  A man  will  be  placed  in  this  class  chiefly  as  a result  of  an  exami- 
nation of  his  industrial  record  in  the  possession  of  the  Labour  Exchange, 


^ Report  of  Poor  Law  Commission,  1832.  [Cd.  2728],  1905,  p.  362. 
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together  with  the  opinion  of  that  institution  that  the  man  has  a good 
chance  of  obtaining  employment  in  the  occupation  which  he  has  hitherto 
followed.  Broadly  speaking,  the  men  in  this  class  will  be  the  men  for 
whom  the  Unemployed  Workmen  Act  was  intended  by  its  promoters, 
and  the  possibility  of  recognising  such  cases  will,  for  the  first  time,  be 
made  easy  by  the  particulars  which  the  Labour  Exchanges  will  possess 
of  the  man's  qualifications  and  record,  and  by  the  test  which  in  the 
ordinary  course  of  its  operations  the  Labour  Exchange  will  be  in  a 
position  to  offer  as  to  the  man’s  willingness  to  work. 

622.  The  distinguishing  feature  of  men  in  this  class  is  that  the  treat- 
ment required  for  them,  so  as  to  restore  them  to  permanent  independence, 
is  temporary  maintenance  in  health  until  they  are  able  to  resume  their 
ordinary  occupations.  The  methods  of  Assistance  available  for  them 
would  be  : First,  Outdoor  Relief,  or  as  we  shall  call  it.  Home  Assistance; 
second,  relief  given  on  the  principle  of  the  Modified  Workhouse  Test,  or 
as  we  shall  call  it,  Partial  Home  Assistance ; and,  third.  Indoor  Relief, 
or  as  we  shall  call  it  Institutional  Assistance.  The  general  conditions 
under  which  these  various  forms  of  Assistance  will  be  administered  will 
be  defined  later  on.  {Vide  pars.  630,  etc.) 

623.  {a)  Home  Assistance. — An  essential  principle  to  be  observed  in  con- 
nection with  Home  Assistance  to  the  able-bodied  is  that  it  shall  be  in  some 
way  less  agreeable  than  assistance  given  by  the  Voluntary  Aid  Committee. 
Unless  the  superiority  of  the  assistance  afforded  by  the  Voluntary  AidCom- 
mittee  is  in  someway  secured,  it  is  doubtful  whether  that  Committee  will  be 
able  to  collect  voluntary  subscriptions  for  the  purpose  of  helping  deserv- 
ing cases  of  unemployment.  Experience  has  again  and  again  shown  that 
the  charitable  public  will  not  contribute  to  any  extent  towards  a purpose 
for  which  they  are  also  taxed  or  rated.  It  therefore  follows  that  if,  as 
is  our  desire,  cases  in  the  class  we  are  considering  should  be  chiefiy  dealt 
with  by  the  Voluntary  Aid  Committee,  it  is  necessary  that  the  aid  given 
by  that  committee  should  confer  greater  benefits,  or  have  less  onerous 
conditions  attached  to  it  than  the  Home  Assistance  given  by  the  Public 
Assistance  Committee.  It  is  also  important  that  the  Home  Assistance 
given  in  these  cases  should  in  some  way  or  other  be  less  agreeable  than 
the  receipt  of  Unemployed  Benefit  through  insurance,  otherwise  the 
mere  fact  that  out-relief  can  be  given  in  such  cases  will  in  itself  prevent 
a large  number  of  men  from  insuring  against  unemployment.  We  think, 
therefore,  that  Home  Assistance  should  be  given  only  in  cases  where  the 
man  satisfies- the  conditions  named  in  paragraph  630  (1). 

624.  (6)  Partial  Home  Assistance. — The  second  method  of  Assistance 
available  for  the  class  we  are  considering  will  be  Partial  Home  Assist- 
ance granted  on  the  principle  of  what  is  known  as  the  “ Modified  Work- 
house  Test  ” system.  The  essence  of  this  system  is  that  a man  is  taken 
into  an  institution  as  a test,  but  his  family  remain  and  are  assisted  in 
the  home.  The  class  for  which  this  form  of  assistance  would  be  desirable 
might  include  even  men  who,  though  good  workmen,  are  occasionally 
unsteady  in  their  habits.  For  such  men  Home  Assistance  might  be 
demoralising,  and  might  leave  them  less  fit  to  resume  their  work  when 
the  expected  opportunity  arose.  On  the  other  hand,  the  men  are  ex- 
hypothesi  efficient  workmen  at  their  trades  and  are  not  in  need  of 
technical  training  as  a condition  precedent  to  their  obtaining  work.  If 
they  receive  Home  Assistance  at  all,  it  should  be  for  their  families  and 
they  should  receive  indoor  relief  for  themselves  in  suitable  institutions 
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where  proper  employment  can  be  given  them.  The  uninterrupted  stay 
in  such  institutions  may  be  either  for  the  inside  of  each  week  or  for  a 
longer  period,  according  as  the  character  of  the  men  permitted  of  a 
greater  or  lesser  degree  of  liberty  being  accorded  to  them. 

625.  (c)  Institutional  Assistance. — If  a man  in  this  class  was  not  suit- 
able for  Home  Assistance  or  for  Partial  Home  Assistance  on  account  of 
the  condition  of  his  home  or  some  other  failure  on  his  part  to  comply 
with  the  conditions  specified  in  Par.  630  (1),  the  proper  method  of 
Assistance  would  be  indoor  relief  for  himself  and  his  family  in  an 
Industrial  Institution,*  where  he  would  be  provided  with  an  occupation 
as  far  as  possible  akin  to  his  ordinary  trade.  The  object  of  the  Assist- 
ance would  be  the  return  of  the  man  to  his  normal  occupation,  in  good 
physical  health  and  with  no  diminution  of  his  former  skill  as  a workman. 

626.  Where  Institutional  Assistance  is  given  it  should  be  associated 
with  conditions  which  would  enable  the  recipient  to  keep  his  name  on 
the  Labour  Exchange,  and  to  keep  in  touch  with  the  Exchange.  But 
the  class  of  applicants  whom  we  are  discussing  under  this  definition  are 
not  such  as  in  our  judgment  would  require  or  should  be  given  long 
periods  of  institutional  treatment.  If  such  treatment  became  necessary 
because  the  applicant  required  it,  he  would  be  transferred  to  another 
class. 

(b)  Class  H.— Those  who  rectuire  for  a longer  period  Maintenance  with  Work  and  Training. 

627.  The  second  class,  whose  needs  the  Public  Assistance  Committee 
will  have  to  meet,  are  those  who  require  prolonged  treatment  for  the 
purpose  of  training  or  of  restoration  to  physical  efficiency.  It  is  difficult 
for  us  to  do  more  than  sketch  out  a general  idea  for  the  restoration  of 
this  class  to  industrial  efficiency,  for  it  includes  individuals  whose  failure 
and  collapse  are  due  to  such  different  causes  that  it  is  impossible  to 
prescribe  any  general  scheme  likely  to  ensure  success.  But  they  all  have 
this  much  in  common  : they  require  something  more  than  maintenance 
to  enable  them  to  regain  their  pla'ce  in  the  industrial  world.  For  this 
class  as  a rule,  therefore,  institutional  treatment  and  training  would  be 
required,  and  these  would  be  available  in  the  industrial  or  agricultural 
institutions  or  labour  colonies  which  we  propose  to  establish.  Here  the 
capacity  of  the  individual  could  be  properly  tried  and  his  physique 
improved.  Young  men  might  in  some  cases,  if  they  showed  promise,  be 
sent  to  technical  schools  for  training,  the  fee  being  paid  by  the  Public 
Assistance  Authority. 

(c)  Class  III.—Those  who  require  Detention  and  Discipline. 

628.  The  last,  and  the  most  difficult,  class  with  which  the  Public 
Assistance  Committee  will  have  to  deal,  are  those  who,  before  they  have 
any  chance  of  being  restored  to  independence,  require  detention,  disci- 
pline, and  training  for  a prolonged  period.  We  may  sub-divide  this 
class  into  two  divisions  : — 

(1)  Those  unwilling  to  work. 

(2)  Those  whose  character  and  behaviour  are  such  that  no 
employer  will  engage  them. 

629.  For  both  divisions  of  this  class  we  would  advocate  a different 
kind  of  treatment  from  that  which  we  laid  down  for  the  two  preceding 
classes.  It  does  not  seem  to  us  that  the  maintenance  and  detention  of 
persons  who  will  not  work  or  whose  recent  character  and  conduct  are 


* See  par.  634. 
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an  insuperable  bar  to  their  re-entering  industrial  life,  are  within  the 
legitimate  functions  of  a Public  Assistance  Authority.  Detention  under 
disciplinary  treatment  affords  the  best  hope  of  their  reformation  or  of 
preventing  them  by  their  example  or  conduct  from  contaminating  those 
with  whom  they  come  in  contact.  They  should  be  handed  over  to  that 
authority  whose  special  duty  it  is  to  detain  those  whose  presence  at 
large  is  a danger  or  a mischief  to  the  community.  Detention  colonies 
under  the  control  of  the  Home  Office  should,  in  our  judgment,  be  estab- 
lished for  the  reception  of  this  class.  We  believe  that  no  system  of 
labour  or  industrial  colonies  can  be  properly  worked,  unless  there  is  in 
reserve  a semi-penal  institution  to  which  those  who  refuse  to  comply 
with  the  rules  and  regulations  of  the  colony  can  be  sent  upon  proof  of 
repeated  or  continuous  misconduct. 

(d)  The  Methods  of  Assistance. 

630.  We  will  now  enumerate  and  further  describe  the  methods  of 
assistance,  which,  as  we  have  already  indicated,  will  be  in  future 
available  for  the  treatment  of  the  able-bodied  by  the  Public  Assistance 
Authority. 

(1)  Home  Assistance  on  condition  of  daily  work  in  an  Industrial 
or  Agricultural  Institution  or  Colony  or  otherwise  as  the  Public 
Assistance  Authority  may  decide  within  regulations  laid  down  by 
the  Local  Government  Board.  By  Home  Assistance  we  mean 
assistance  at  the  home  whether  in  money  or  kind,  and  given  with- 
out requiring  the  recipient  to  live  entirely  in  an  institution.  The 
conditions  under  which  Home  Assistance  should  be  granted  would 
be  as  follows  : — 

(а)  That  the  requisite  assistance  is  not  forthcoming  from 
any  other  source. 

(б)  That  the  assistance  be  given  on  condition  of  daily  work, 
(c)  That  the  assistance  should  be  only  given  to  an  applicant 

with  a decent  home  and  a good  industrial  record. 

(cZ)  That  the  order  for  assistance  should  only  be  for  a strictly 
limited  period  and  subject  to  revision. 

(e)  That  the  applicant  should  be  registered  at  the  Labour 
Exchange,  and  that  the  relief  should  cease  as  soon  as  suitable 
occupation  has  been  offered  through  the  Labour  Exchange. 

(2)  Partial  Home  Assistance,  i,e.,  Home  Assistance  for  the  family 
of  an  applicant,  the  applicant  himself  being  maintained  in  an  insti- 
tution and  given  work. 

(3)  Institutional  Assistance,  i.e.,  continuous  maintenance  in  an 
Industrial  or  Agricultural  Institution  or  Colony  without  deten- 
tion, except  in  so  far  as  the  applicant  binds  himself  by  a written 
agreement  to  stay  for  a definite  period. 

(4)  Continuous  maintenance  under  compulsory  detention  in  a 
colony  established  and  managed  under  the  Home  Office. 

631.  In  recommending  the  above  methods,  it  is  not  intended  to  sug- 
gest the  establishment  of  separate  institutions  for  each  of  the  first 
three.  One  institution  would  usually  suffice.  In  most  of  the  County 
Boroughs  the  institution  might  be  on  the  outskirts  of  the  town  built 
in  an  inexpensive  manner  and  with  sufficient  land  to  employ*  a large 
number.  For  industrial  occupations,  inexpensive  workshops  would  be 
erected.  In  many  cases  a disused  workhouse  might  be  adapted  for  the 
purpose.  If  the  institution  be  properly  planned,  and  there  be  sufficient 
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area  for  the  purpose,  such  classification  as  may  be  required  would  be 
possible. 

632.  In  county  areas  there  would  be  little  difficulty  in  setting  up 
conveniently  situated  institutions  of  the  kind  suggested,  to  which 
Public  Assistance  Authorities  of  other  areas  might  send  men  on 
payment. 

633.  It  may  be  necessary  to  provide  other  institutions  in  the  shape 
of  Labour  Colonies  for  those  persons  who  are  willing  to  work  and  who 
would  bind  themselves  for  a stipulated  period,  and  who  would  be 
benefited  by  prolonged  treatment  and  training  in  industrial  or  agri- 
cultural pursuits.  Such  men,  it  is  hoped,  might  be  permanently  re- 
instated as  industrious  workmen  either  in  this  country  or  abroad.  It 
is  not  proposed  that  an  institution  of  this  kind  should  be  established 
in  every  area  by  the  Public  Assistance  Authority  nor  indeed  in  any  area 
if  voluntary  or  charitable  effort  can  be  induced  to  make  the  necessary 
provision.  One  such  training  colony  may  be  sufficient  for  a number  of 
County  Boroughs  or  for  several  Counties. 

(e)  Industrial  or  Agricultural  Institutions. 

634.  The  Industrial  and  Agricultural  Institutions  to  which  we  have 
referred  will  to  a large  extent  supersede  the  existing  general  work- 
house  as  a method  of  dealing  with  the  able-bodied.  For  the  future, 
the  different  treatment  and  classification  of  the  able-bodied  should  com- 
mence from  the  time  that  the  application  for  assistance  is  entertained, 
and  every  effort  * should  be  made,  at  an  early  stage,  to  dissociate  the 
respectable  unemployed  from  the  habitual  “ in  and  out.’’  On  entrance 
into  the  institution  the  applicant  should  as  far  as  possible  be  placed  on 
work  adapted  to  his  previous  occupation,  and  his  capability  and  willing- 
ness to  work  will  thus  be  ascertained.  The  Industrial  and  Agricultural 
Institutions  will  be  in  direct  communication  with  the  Labour  Exchange, 
and  one  of  the  primary  objects  of  their  officials  should  be  the  restora- 
tion to  industrial  efficiency  and  independence  of  the  inmates  under  their 
care. 

635.  These  Industrial  and  Agricultural  Institutions  will  include 
housing  accommodation  for  those  receiving  Institutional  Assistance  or 
Partial  Home  Assistance,  and  also  workshops  or  land  where  work  can 
be  done.  It  will  probably  be  found  necessary  to  establish  separate 
Industrial  Institutions  for  women. 

(f)  Labour  Colonies. 

636.  We  obtained  a considerable  amount  of  evidence  upon  the  subject 
of  Labour  Colonies.  We  visited  personally  certain  of  the  colonies 
which  have  been  established  in  this  country  by  charitable  and  religious 
bodies.  We  also  saw  the  colony  of  the  London  Central  (Unemployed) 
Body  at  Hollesley  Bay  ^ and  a deputation  of  our  colleagues  visited 
various  institutions  of  the  colony  type  in  Holland,  Belgium,  Germany, 
and  Switzerland.  The  experience  gained  during  this  tour  is  recorded 
in  a Report  contained  in  the  Appendix. 

637.  The  advantages  claimed  for  the  colony,  as  contrasted  with  the 
workhouse  system  of  dealing  with  able-bodied,  can  be  stated  in  a few 
sentences.  The  advocates  of  the  colony  system  assert  that  by  the 

* It  may,  however,  be  necessary  in  some  instances  to  establish  Receiving  Houses  for 
the  temporary  reception  of  the  able-bodied. 

^ Visits  : Miscell. 
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workhouse  methods  now  applied  to  able-bodied,  the  home  is  destroyed 
and  the  man  demoralised,  both  morally  and  economically,  and  that  the 
cost  to  the  ratepayers  is  great.  In  contra-distinction  they  maintain 
that,  under  the  colony  system  the  home  is  preserved,  the  man  improved, 
and  this  at  a much  less  cost  per  head  for  a given  time  than  is  possible 
under  the  other  system.  Indirect  advantages  are  also  claimed  for  the 
colony  system  in  the  inducement  or  facilities  it  may  give  to  townsmen 
to  settle  subsequently  upon  the  tand.^ 

638.  The  practical  experience  of  labour  colonies  in  this  country  is 
small.  Until  quite  recently  the  only  labour  colonies  in  existence  in 
England  were  connected  with  religious  and  charitable  organisations. 
At  Lingfield^and  Hadleigh^  and  the  German  Colony  at  Ware  good 
results  in  a certain  number  of  cases  have  been  obtained,  and  high 
praise  is  due  to  the  spirit  of  devotion  and  self-sacrifice  animating  the 
officers  and  staffs  of  these  establishments.  Temporary  improvement  has 
doubtless  been  achieved  in  some  cases,  but  we  cannot,  on  the  evidence 
and  figures  given,  speak  positively  as  to  the  actual  percentage  of  those 
thus  benefited,  nor  as  to  ^the  period  during  -which  the  improvement 
lasted.  Hollesley  Bay  is  an  institution  belonging  to  the  Central  Un- 
employed Body  for  London.  It  has  been  too  short  a time  in  existence 
to  afford  trustworthy  data  for  analysis  and  criticism.  Its  promoters 
assert,  and  we  believe  correctly,  that  through  its  operations  a number 
of  persons  have  been  enabled  to  emigrate  and  are  doing  well.^ 

639.  The  English  experiments,  though  few  in  number,  and  limited  in 
duration,  show  that  with  proper  grading  and  a good  influence  operating 
within  the  colony  itself,  much  better  results  can  be  obtained  from  the 
colony  system  than  from  that  of  the  workhouse.  The  colony  has  been 
in  some,  if  not  many,  cases,  a suitable  refuge  for  the  necessitous,  and  it 
has,  but  to  what  extent  we  cannot  accurately  estimate,  led  individuals 
back  to  a life  of  independence  and  of  self-support.  But  the  work  of 
these  colonies  has  been  limited  by  two  conditions.  They  are  all  volun- 
tary and  have  behind  them  no  powers  of  detention.  They  thus  serve 
as  temporary  refuges  only.  Nor  do  they  attempt,  as  a rule,  to  combine 
industrial  training  of  different  kinds  with  field  work,  as  is  the  practice 
of  labour  colonies  on  the  Continent. 

640.  The  evidence  which  we  have  received  from  abroad  supports  the 
general  conclusions  we  have  arrived  at  as  regards  English  colonies.  Our 
bommittee  which  visited  these  colonies  reported  that  with  certain  advan- 
tages the  free  colony  at  FredeiuckoordTn  Holland  represents  much  the 
same  conditions  as  those  prevailing  at  Hollesley  Bay,  and  the  Arbeiter- 
kolonien  may  stand  for  the  Salvation  Army  Colony  ; but  the  other 
establishments  visited  by  them  are  places  of  detention  of  a reformatory 
type. 

641.  In  recommending  the  policy  of  establishing  Labour  Colonies  we 
do  so  with  a full  appreciation  of  their  limitations  as  at  present  recorded 
by  their  work.  But  the  substitution  of  colonies  for  the  general  work- 
house  means  open-air  or  outside  treatment  for  the  able-bodied  in  place  of 
the  present  intra-mural  workhouse  treatment ; it  affords  opportunities 
for  more  varied  methods  of  industrial  treatment  than  are  possible  in  the 
somewhat  confined  space  of  a workhouse.  We  cannot  doubt  that 
healthier  influences,  both  physical  and  moral,  will  be  associated  with 

' Smart,  84500  (91-4).  See  also  Tagg,  Vol.  VIII.  App.  Ixxvii.  (14)  ; Morgan,  Vol.  VIH. 
App.  Ivi.  (21).  2 Hunt,  80952  » yisits  : Misceli.  Smart,  84510-G. 
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these  new  conditions  and  will  conduce  to  the  reform  or  rehabilitation  of 
those  sent  to  the  colonies.  - 

642.  As  regards  cost,  we  do  not  think  that  the  colonies  will  be  found 
expensive  in  comparison  with  the  present  system.  The  expense  of  main- 
tenance, site  and  building  should  be  less  than  in  the  case  of  urban  work- 
houses.  Against  this  saving  we  must  remember  that,  if  supervision  is 
to  be  thorough  and  stimulating,  the  staff  of  officers  will  bear  a higher 
proportion  to  the  number  of  inmates  than  is  generally  the  case  in  the 
workhouse. 

643.  A colony  is  but  another  name  for  an  institution,  and  classifica- 

tion is  as  necessary  here  as  in  other  institutions.  True,  the  colony  in 
space  and  area  is  larger  than  the  average  institution : consequent!}^ 
division  of  inmates  and  their  separation,  if  necessary,  can  be  more  easily 
effected.  - ■ 

644.  Many  of  our  witnesses  who  are  in  favour  of  Labour  Colonies 
expect  from  them  the  attainment  of  two  objects  which  cannot  be  pro- 
moted by  the  same  class  of  treatment.  On  the  one  hand  it  is  held  that 
Labour  Colonies  should  be  institutions  providing  technical  and  general 
training  for  men  to  whom  it  is  desirable  to  teach  a new  occupation,  and 
on  the  other  hand  it  is  urged  that  the  Labour  Colony  should  be  a more 
or  less  permanent  haven  for  the  derelicts  of  industrial  life.^ 

645.  Experience  would  seem  to  show  that  to  endeavour  to  combine 
both  objects  in  one  colony  would  result  in  the  failure  of  both,  unless  it 
were  possible  to  effect  complete  division  between  the  classes  of  persons 
treated.  This  was  acknowledged  by  a number  of  our  witnesses.  They 
'consider  that  colonies  should  be  graded  so  as  to  admit  of  three  or  four 
different  systems  of  treatment. ^ This  would  enable  the  Public  Assistance 
Authority  to  deal  with  applicants  in  a way  suitable  to  their  respective 
antecedents  and  capacity. 

646.  If  we  take  age  as  the  criterion,  the  aged  or  those  past  hard  work 
should  receive  different  treatment  and  accommodation  from  men  who 
are  young  or  who  have  not  attained  middle  age.  The  one  class  from 
age  or  infirmity  have  retired  from  active  industrial  life,  the  other  class 
are,  if  possible,  to  be  qualified  by  treatment  to  re-enter  indust riaP  life. 
No  similarity  of  treatment  for  these  two  classes  should  be  allowed.  If 
we  take  conduct  and  antecedents  as'the  criterion,  there  would  again  be  a 
necessary  gradation  between  persons  who  (say,  previous  to  emigration) 
were  sent  for  a short  training,  and  those  who  came  back  to  the  colonies 
periodically.  The  treatment  and  accommodation  of  the  former  should 
be  more  eligible  than  that  of  the  latter.  It  is  clear  also  that,  if  it  should 
be  necessary  to  have  colonies  for  women,  they  should  be  separate. 

647.  Assuming  that  the  colony  system  must  provide  several  distinct 
classes  of  treatment,  we  would  leave  to  the  Public  Assistance  Authority, 
after  consultation  with  the  Local  Government  Board,  discretion  as  to 
whether  each  class  was  to  be  treated  in  a separate  colony  or  to  be  made 
3,  distinct  division  in  one  colony.  It  would  probably  be  found  convenient 
and  economical  for  two  or  more  authorities  to  combine  and  establish 
colonies  for  common  use,  in  which  case  the  combined  colony  would  prob- 
ably be  confined  to  the  reception  and  treatment  of  one  class  only. 

648.  Moreover,  there  are  voluntary  religious  bodies  who  have  estab- 

1 Beveridge,  77832  (49)  ; Hammond,  80733  et  seq.)]  T.  Smith,  8672G  (.30)  ; Hunt, 
81054.  2 Bolton  Smart,  84501  (83-88)  ; 845.53,  84722-3  ; Stepney,  79619  (15),  79795- 

802  ; Hunt,  80953  (7),  81012-9,  810.55-63,  810.36-44  ; Wood,  8,5747  ; Hughes,  8.54,38. 
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lishments  specially  devoted  to  the  cure  and  restoration  of  those  who 
have  fallen  or  slipped  out  of  industrial  employment.  We  strongly  ad- 
vocate the  utilisation  of  these  institutions  for  restorative  purposes.  The 
staff  of  such  institutions  is  largely  composed  of  earnest  and  devoted  men, 
who  bring  a religious  fervour  and  constancy  to  the  discharge  of  their 
work  which  no  rebuff  or  occasional  failure  can  check  or  discourage. 

649.  To  establish  Labour  Colonies  on  such  a scale  as  to  make  them  a 
leading  feature  in  the  future  administration  of  Public  Assistance,  will 
require  much  forethought,  control  and  supervision.  Unless  the  treat- 
ment in  these  colonies  is  uniform  so  that  one  class  in  one  colony  gets 
much  the  same  treatment,  food,  and  accommodation  as  a similar  class  in 
another  colony,  the  new  institutions  will  set  up  and  repeat  the  very  evils, 
inconsistencies  and  anomalies  which  we  have  shown  to  exist  in  the 
present  administration  of  workhouses. 

650.  The  colony  system  if  it  is  to  be  effective  must  be  carefully  con- 
trolled and  supervised  at  the  outset  by  a strong  body  of  officers  and  in- 
spectors from  the  Local  Government  Board,  and  so  far  as  we  know  there 
is  not  at  present  in  that  office  sufficient  expert  opinion  for  this  new  and 
difficult  duty.  We  therefore  recommend  that  such  an  addition  be  made 
to  that  Department  as  will  be  adequate  for  this  purpose. 

651.  Before  we  leave  the  subject  of  institutional  treatment  by  the  new 
Public  Assistance  Authority,  there  is  one  point  of  importance  upon  which 
we  would  propose  a departure  from  the  existing  law  and  practice.  Under 
the  Poor  Law,  as  now  administered,  there  is  no  means  by  which  a well- 
conducted  and  hard-working  man  in  an  institution  can,  if  he  performs 
well  his  daily  task,  receive  any  payment.  We  would  relax  this  prin- 
ciple in  the  case  of  well-conducted  men  in  institutions  or  colonies,  and 
if  a man  shows  industry  during  his  time  of  training  he  might,  we  think, 
receive  at  the  discretion  of  the  Superintendent  some  small  gratuity  in 
the  shape  of  good  conduct  pay  : the  greater  part  of  such  sum  to  accumu- 
late and  to  be  given  him  when  he  leaves  the  colony. 

652.  In  proposing  the  establishment  of  the  various  institutions  we  have 
now  described,  we  wish  it  to  be  clearly  understood  that  in  our  view  they 
should  be  available  for  a very  different  class  from  that  which  is  com- 
monly found  in  a workhouse.  They  should  be  suited  to  those  whose 
unemployment  is  due  to  causes  wholly  beyond  their  own  control,  no  less 
than  those  with  whom  it  is  self-caused — for  the  one  they  should  be  an 
honourable  retreat  from  the  storm — for  the  other  a place  for  testing- 
capacity  and  willingness  to  work.  We  look  to  them  to  provide  the 
machinery  for  dealing  with  the  results  of  prolonged  depression  in  trade, 
a severe  winter,  a war,  or  any  such  interruption  with  the  normal  course 
of  things.  At  the  same  time  they  will  be  available  for  individuals  who 
are  temporarily  out  of  work,  and  will  prevent  the  loss  of  efficiency  which 
too  often  follows  unemployment. 

(g)  Detention  Colonies. 

653.  So  far  we  have  dealt  only  with  colonies  in  which  compulsory 
detention  is  not  to  be  in  force,  but  the  experience  of  foreign  countries  is 
practically  universal  that  no  system  of  colonies  can  be  effective  unless 
there  is  in  reserve  a detention  colony,  to  which  those  can  be  committed 
who  either  refuse  to  comply  with  the  regulations  of  the  voluntary  colony, 
or  as  vagrants  and  beggars  become  a public  nuisance. 

654.  We  have  given  much  consideration  to  the  question  as  to  whether 
these  places  of  detention  should  form  part  of  the  system  of  the  new 
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Public  Assistance  Authority  and  be  under  their  control  or  whether  they 
should  be  an  addition  to  the  places  of  detention  at  present  under  the 
Home  Office. 

655.  It  would,  in  our  opinion,  be  unwise  to  impose  upon  the  new 
Public  Assistance  ^Authorities  a duty  outside  their  recognised  functions, 
and  which  from  its  very  nature  they  could  not  perform  as  adequately 
as  the  authority  specially  established  to  discharge  similar  duties. 
The  Home  Office  have  already  the  experience,  the  officials  and  the 
machinery  essential  for  the  proper  control  and  supervision  of  institu- 
tions intended  for  the  enforced  detention  of  their  inmates.  We  think, 
therefore,  that  the  detention  colonies  for  the  able-bodied,  which  we 
now  propose,  should  also  be  under  the  control  and  supervision  of  the 
Home  Office. 

656.  But  we  do  not  consider  that  the  cost  of  such  places  of  detention 
should  be  wholly  an  Imperial  charge.  An  arrangement  should,  we  think, 
be  made  by  which  each  Public  Assistance  Authority  should  pay  the  full 
cost  of  the  maintenance  of  the  individuals  sent  by  them.  As  regards 
the  details  of  the  internal  management  of  these  colonies,  such  as  diet, 
etc.,  we  endorse  the  recommendations  of  the  Departmental  Committee 
on  Vagrancy.* 

657.  We  have  now  to  consider  the  nature  of  the  statutory  offence 
ivhich  would  entail  committal  to  the  detention  colonies.  We  would 
■define  it  as  a wilful  and  persistent  repetition  within  a given  period  of 
any  of  the  following  offences  : — 

(а)  Wilful  refusal  or  neglect  of  persons  to  maintain  themselves 
or  their  families  (although  such  persons  are  wholly  or  in  part  able 
to  do  so),  the  result  of  such  refusal  or  neglect  being  that  the  persons 
or  their  families  have  become  chargeable  to  the  Public  Assistance 
Authority. 

(б)  Wilful  refusal  on  the  part  of  a person  receiving  assistance, 
to  perform  the  work  or  to  observe  the  regulations  duly  prescribed 
in  regard  to  such  assistance. 

(c)  Wilful  refusal  to  comply  with  the  conditions,  laid  down  by 
the  Public  Assistance  Authority,  upon  which  assistance  can  be 
obtained,  with  the  result  that  a person’s  family  thereby  become 
chargeable. 

{cl)  Giving  way  to  gambling,  drink,  or  idleness,  with  the  result 
that  a person  or  his  or  her  family  thereby  become  chargeable. 

The  counterparts  of  the  first  two  of  the  above  offences  are  already 
punishable  under  the  Vagrancy  Acts,  and  a third  repetition  of  them 
renders  the  offender  liable  to  imprisonment  for  not  more  than  one  year 
with  hard  labour. 

658.  For  this  punishment  we  propose  to  substitute  committal  to  a 
detention  colony  for  any  period  between  six  months  and  three  years. 
This  proposal  is  in  general  harmony  with  the  recommendations  of  the 
Departmental  Committee  on  Vagrancy,  and  we  believe  it  to  be  essential 
to  the  proper  treatment  of  the  ins-and-outs,  the  “ workshy  ” and  the 
loafer.  Moreover,  by  removing  these  cases  to  the  care  of  another 
Authority,  the  Public  Assistance  Authority  will  be  enabled  to  deal 
more  effectively  and  more  hopefully  with  the  better  class  of  workmen 
-applying  for  assistance. 


* Report  of  Departmental  Committee  on  Vagrancy.  [Cd.  2852]  1906.-  Pars.  290-2. 
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(h)  Migration  and  Emigration. 

G59.  With  regard  to  Emigration,  we  have  found  considerable  diversity 
of  opinion  amongst  our  witnesses.  Many  are  in  favour  of  it  as  an 
important  means  of  lessening  the  evil  of  unemployment ; ^ some  object 
to  it  on-the  ground  that  there  is  derelict  land  available  in  this  country 
which  should  be  utilised  before  sending  men  abroad,^  others  on  the 
ground  that  the  best  men  are  sent  away  while  the  worst  remain  on  our 
hands. ^ But  the  conditions  of  agriculture,  and  of  labour  in  general, 
are  so  different  in  England  and  her  Colonies  that  we  do  not  regard  either 
consideration  as  conclusive.  In  new  countries,  there  is  always  room 
for  much  low-skilled  labour  which  may  be  superfluous  in  an  old  country. 
There  is  ample  evidence  in  the  records  of  Emigration  Societies  to  show 
that  men  who  are  “ inefficient  ” in  relation  to  the  conditions  of 
industry  in  England,  may  be  “efficient”  in  relation  to  conditions  in 
Canada.  Some  of  the  most  successful  work  done  under  the  Unemployed 
Workmen  Act  has  been  by  way  of  emigration,  and  an  analysis  of  the 
men  sent  by  the  Central  Unemployed  Body  for  London  shows  that  a. 
large  proportion  were  unskilled  labourers.  The  Secretary  of  the  West 
Ham  Distress  Committee  says  of  emigration  that  it  is : — 

“ The  most  beneficial  form  of  assistance  rendered  under  the  Act,  both  in  the  relief 
to  the  locality  as  well  as  to  the  emigrants.  The  objection  raised  to  such  form  of 
assistance  under  the  Act  on  the  ground  that  it  is  robbing  the  country  of  some  of  its 
best  workers  is  greatly  discounted  in  the  fact  of  the  small  percentage  of  the  best 
workers  that  register  under  the  Act,  and  the  small  number  of  these  who  seek  emigra- 
tion aid.  Of  over  250  married  and  single  applicants  assisted  out  by  the  West  Ham 
Distress  Committee  four  only  were  of  Class  I.”  (i.e.,  skilled  and  regular  artisans), 
“and  sixty  of  Class  II.”  (i.e.,  irregular  artisans  and  regular  labourers).^ 

660.  The  Lingfield  Labour  Colony,  which  deals  with  “the  dull,  the 
drunken,  the  intractable,  the  lazy,  the  physically  or  mentally  unfit,  and 
the  unfortunate,”  finds  emigration  the  best  method  of  dealing  with  its 
cases  after  reclamation,  and  claims  that  its  emigrants  do  well.^ 

661.  The  Church  Army  considers  emigration  “ a most  successful  and 
ready  means  of  permanently  benefiting  them,  and  at  the  same  time  of 
lessening  the  competition  in  the  home  labour  market.® 

662.  While  it  cannot  be  considered  that  emigration  by  itself  is  a 
sufficient  remedy  for  unemployment,  we  nevertheless  regard  it  as  a 
valuable  means  of  dealing  with  a certain  class  of  cases  which  are  likely 
to  make  a fresh  start  under  new  conditions.  More  especially  do  we 
consider  it  as  indispensable  in  dealing  with  districts  where  an  excessive 
congestion  of  labour  has  taken  place  and  where  exceptional  treatment 
is  called  for.  As  instances  of  such  districts  we  may  mention  West  Ham, 
Poplar,  and.  Bermondsey  ; and  we  think  that  the  new  authority  when 
constituted  should  turn  their  attention  primarily  to  the  dispersal  of 
labour  from  those  districts.  The  distress  there  is  chronic  and  tends 
every  winter  to  become  acute  ; and  any  attempt  to  deal  with  it  on  the 
spot  only  perpetuates  the  evil.  Every  effort  must  be  made  by  migra- 
tion and  emigration  to  break  up  the  congested  mass  of  labour,  and  to 
allow  the  ordinary  conditions  of  industry  to  resume  their  course.  It 


1 Owen,  86055  ; Hunt,  80953  (2-5),  80984  ; J.  H.  Richardson,  85642,  et  seq.  ; 
Wheatley,  Yol.  YIII.,  App.  Ixxxii.  (13);  T.  Richardson,  91141  (17-18),  91176-7  ; 
Stepney,  79619  (14)  ; Maynard,  88089  ; Bailward,  78725-6  ; Bowley,  88166.  ^Barnes. 
82883  ; Hughes,  85452  ; Fox,  84085  ; Anderson,  92524-6.  » Gossip,  Yol.  YIII.,  App. 

xxxi.  (8)  ; Wheatley,  Yol.  YIII.,  App.  Ixxxii.  (8).  * Humphreys,  79408  (36),  79435. 
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may  be  found  that  special  grants  are  necessary  to  carry  out  this  policy, 
and  if  so  we  think  that  there  should  be  no  hesitation  in  making  them. 

- 663.  We  think  also  that  this  work  of  emigrating  poor  persons  at  the 
public  expense  falls  well  within  the  functions  of  the  Public  Assistance 
Authority,  which  would,  however,  naturally  co-operate  with  established 
emigration  agencies,  and  would  be — either  through  those  agencies  or 
immediately^ — in  close.^  touch  with  the  responsible  authorities  in  the 
country  of  destination.  -' 

664.  With  regard  to  the  previous  training  of  emigrants  and  the  use 
to  be  made  of  farm  colonies  for  thrat- purpose,  we  would  call  attention 
to  the  Report  of  the  Department  Committee  appointed  in  1906  to  con- 
sider Mr.  Rider  Haggard’s  Report  on  Agricultural  Settlements  in  British 
Colonies.  The  following  extract  indicates  the  proper  functions  of  farm 
colonies  in  this  connection  : — 

“We  have  incidentally  had  brought  before  us  the  utility  of  farm  colonies  in  the 
United  Kingdom  in  connection  with  the  selection  of  suitable  persons  for  emigra- 
tion ; and  with  their  preparation  for  colonial  life.  We  do  not  regard  it  as  essential, 
nor  in  many  cases  even  desirable,  that  an  attempt  should  be  made  to  provide  in- 
struction or  training  in  agriculture  in  this  country.  We  have  had  evidence  from 
several  witnesses  that  the  difference  between  the  conditions  of  agricultural  work  in 
this  country  and  the  colonies  makes  it  desirable  that  the,  emigrant  should  receive 
the  necessary  training  in  the  colony  to  which  he  proceeds. 

“ Accordingly,  we  do  not  suggest  that  a period  of  work  on  a farm  colony  should 
be  made  a necessary  condition  of  any  assisted  emigration. 

“We  think,  however,. that  farm  colonies  may  have  a distinct  utility  in  connection 
with  emigration.  There  are,  we  believe,  many  cases  in  which  persons  who  might  be 
very  suitable  for  emigration,  and  who  would  be  likely  to  become  successful  colonists 
if  they  were  in  good  condition,  could  not,  temporarily  enfeebled  as  many  of  them 
are,  be  advantageously  sent  out,  without  a period  of  physical  training  in  the  country. 
Moreover,  a farm  colony  offers,  perhaps,  the  most  suitable  means  of  subjecting 
applicants  for  emigration  to  a test  of  their  willingness  to  work,  and  to  face  with' 
courage  and  energy,  the  inevitable  hardship  of  an  emigrant’s  life.  We  anticipate, 
therefore,  th'at  the  farm  colonies  conducted  in  connection  with  committees  under 
the  Unemployed  Workmen  Act,  1905,  or  with  philanthropic  societies,  will  be  found 
of  considerable  value  in  the  working  of  any  organised  system  of  emigration  from 
this  country.”  ^ 

665.  The  Departmental  Committee  recommended  a grant  in  aid  to  be 
made  for  emigration  either  to  committees  under  the  Unemployed  Work- 
men Act,  or  to  Emigration  Societies. 

666.  We  have  recommended  that  in  order  to  facilitate  migration, 
passes  be  issued  by  the  Labour  Exchange  entitling  workmen  for  whom 
situations  have  been  found  to  travel  at  specially  cheap  railway  fares. 
We  think  that  as  the  Labour  Exchange  is  to  be  under  the  Board  of 
Trade,  a limited  sum  from  the  Exchequer  might  be  placed  at  the  dis- 
posal of  the  local  Labour  Exchanges,  so  as  to  enable  them  to  defray  the 
cost  of  these  passes  in  suitable  cases  ; but  when  this  is  done,  the  expen- 
diture incurred  should  be  in  the  nature  of  a loan  or  advance  recoverable 
either  through  the  employer  or  otherwise  from  the  wages  of  the  work- 
man who  has  received  the  pass.  Some  of  us,  however,  are  of  opinion 
that  the  necessary  expenditure  should  be  provided  and  recovered  by 
charitable  agencies  or  the  Public  Assistance  Authority. 

(i)  Political  Disqualifications  on  Account  of  Public  Assistance. 

667.  The  question  how  far  relief  from  the  Public  Assistance  Authority 
should  disfranchise  its  recipient  is  more  closely  connected  with  the  relief 
of  the  able-bodied  than  with  any  other  class  of  recipients  of  Public 

1 Report  of  Departmental  Committee,  1906  [Cd.  2978],  p.  7,  pars.  31-3. 
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Assistance.  We  hold  generally  to  the  principle  that  those  who  either 
from  misfortune  or  otherwise  have  failed  to  successfully  manage  their 
own  affairs,  ought  not  by  law  to  have  power  to  interfere  in  the  manage- 
ment of  the  affairs  of  others.  But  Public  Assistance  will  often  assume 
a transient  form,  and  we  are  not  disposed  to  disfranchise  wholesale  and 
unconditionally  all  who  receive  public  assistance.  We  therefore  recom- 
mend that  only  persons  who  have  received  assistance  other  than  medical 
relief  for  not  less  than  three  months  in  the  aggregate  in  the  qualifying 
year  be  disfranchised. 

668.  We  have  now  described  the  changes  and  additions  we  propose  to 
make  in  the  permanent  methods  of  assistance  applicable  to  the  able- 
bodied  unemployed.  They  consist,  as  will  be  seen,  of  a co-ordination  of 
agencies,  some  existing,  some  new,  but  all  of  which  will  work  in  accord 
and  whose  object  will  be  to  meet  distress  by  methods  of  assistance, 
curative  and  restorative  in  their  principles.  The  governing  principle 
is  that  there  shall  be  only  one  authority  in  each  district  dispensing 
public  relief,  but  associated  with  such  authority  there  shall  be  a number 
of  co-operating  organisations,  each  with  a distinct  sphere  of  action  and 
each  aiming  at  maintaining  or  restoring  the  independence  of  the  un- 
employed workman. 

(3)  Transitional  Heasures. 

669.  Ultimate  adequacy  of  Public  Assistance  system  for  dealing 
with  all  distress. — In  the  preceding  sections  we  have  described  at  length 
the  new  organisations  which  we  propose  to  establish  for  the  purpose  of 
meeting  distress  arising  from  want  of  employment. 

670.  We  have  recommended  the  formation  of  a national  system  of 
labour  exchanges,  connected  and  in  close  communication  with  one 
another,  and  working  under  the  direction  of  a Central  Authority,  viz., 
the  Board  of  Trade.  These  institutions  if  duly  developed  upon  the 
lines  of  sympathetic  co-operation  between  employers  and  employed, 
should  become  effective  instruments  in  promoting  mobility  of  labour ; 
time,  however,  will  be  required  for  their  expansion. 

671.  We  have  recommended  the  general  adoption  of  schemes  of  insur- 
ance against  unemployment,  to  be  set  in  motion  either  through  existing 
trade  organisations  or  through  groups  of  persons  engaged  in  similar 
occupations  and  combined  into  an  organisation  for  the  express  purpose 
of  insurance.  We  have  suggested  that  assistance  from  public  funds  be 
given  to  encourage  such  organisations.  Time,  again,  will  be  necessary 
before  insurance  can  become  a great  operative  force. 

672.  We  have  recommended  the  recasting  of  the  present  system  of 
Poor  Law  relief.  In  future,  if  our  proposals  are  adopted,  there  will  be 
at  the  offices  of  the  Local  Government  Board,  under  the  charge  of  an 
Assistant  Secretary,  a separate  Public  Assistance  Division  in  which  all 
matters  relating  to  Public  Assistance  will  be  dealt  with.  Emphasis  will 
be  given  to  the  existence  and  importance  of  this  separate  and  specialised 
Division  by  the  presentation  to  Parliament  of  an  Annual  Report  relating 
to  Public  Assistance  in  a separate  volume  distinct  from  the  remaining 
portions  of  the  Annual  Report  of  the  Local  Government  Board.  The 
work  of  this  Division  will  be  of  a very  responsible  character,  as  it  will 
have  to  consider  and  control  the  new  proposals  put  forward  by  the 
Public  Assistance  Authorities  in  connection  with  the  various  forms  of 
assistance  enumerated  in  our  last  chapter,  and  which  should  be  at  the 
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disposal  of  these  local  bodies.  New  institutions,  colonies,  and  other 
establishments  will  have  to  be  set  on  foot  and  existing  institutions  re- 
organised. Combination  between  different  local  authorities  for  these 
purposes  may  be  necessary,  and,  possibly,  will  have  to  be  enforced. 
To  further  these  objects  effectually  the  staff  at  the  disposal  of  the  Public 
Assistance  Division  of  the  Local  Government  Board  will  have  to  be 
strengthened  and  enlarged.  There  will  thus  be  a centre  of  Public 
Assistance  in  Whitehall  with  improved  sources  of  information,  watching 
over  the  many  problems  connected  with  the  relief  of  the  necessitous  and 
the  working  of  the  new  and  reorganised  institutions. 

673.  Correlated  to  this  Central  Authority  will  be  the  local  authorities. 
These  will  not  be  so  numerous  as  at  present.  In  each  County  and  County 
Borough  there  will  be  a Public  Assistance  Authority,  or  Statutory  Com- 
mittee of  the  Council,  formed  on  broad  lines  of  selection  and  nomina- 
tion. This  authority,  according  to  the  terms  of  its  constitution,  will  be 
the  responsible  local  organisation,  acting  under  the  supervision  and,  if 
it  be  ultimately  necessary,  under  the  direction  of  the  Central  Authority. 

674.  Appointed  by  the  Public  Assistance  Authority,  there  will  be  in 
each  County  and  County  Borough  one  or  more  Public  Assistance 
Committees.  These  will  not  be  independent  but  auxiliary  bodies.  They 
will  have  at  their  disposal  all  the  machinery  provided  by  the  Public 
Assistance  Authority  of  the  County  or  County  Borough,  or  by  two  or 
more  such  authorities,  acting  in  association,  for  the  assistance  of  neces- 
sitous persons  by  means  of  industrial  colonies  or  institutions.  Thus 
they  will  be  in  close  touch  with  a local  centre  of  Public  Assistance — a 
centre  where  questions  of  distress  can  be  considered  for  the  County  or 
County  Borough  as  a whole,  where  emergencies  may,  as  far  as  possible, 
be  anticipated,  and  where  in  any  case  preparation  and  readiness  will  be 
a first  duty. 

675.  Allied  to  these  Public  Assistance  Authorities  and  Committees, 
and  constantly*  co-operating  with  them,  there  will  be  in  every  district 
statutory  Councils  of  Voluntary- Aid  and  Voluntary  Aid  Committees 
supplementing  the  work  of  Public  Assistance  in  various  ways,  and  bring- 
ing beneficial  and  preventive  influences  to  bear  upon  those  in  distress. 
These  Voluntary  Aid  Councils  and  Committees  will  be  connected  with 
the  Central  Authority  in  London.  In  this  way,  we  hope  to  do  away 
with  the  separation  now  existing  between  voluntary  and  ofiicial  forces, 
and  to  secure  co-operation  in  place  of  isolation  and  mutual  exclusiveness. 

676.  Under  these  arrangements  we  may,  we  think,  anticipate  a 
definiteness,  consistency,  and  completeness  of  policy  which  have  not 
hitherto  been  possible. 

677.  When  all  the  different  parts  of  our  scheme  are  properly  developed, 
we  believe  that,  in  the  aggregate,  it  will  be  adequate  to  arrest  and  deal 
with  the  distress  due  to  unemployment.  It  is  upon  this  assumption 
that  we  have  insisted  that,  in  the  future,  there  should  be,  in  each  area, 
one,  and  only  one,  public  authority  empowered  to  grant  assistance  out 
of  public  funds  to  necessitous  individuals.  We  therefore  recommend 
that  the  Unemployed  Workmen  Act,  1905,  should  expire  as  soon  as  the 
new  system  has  come  into  operation. 

678.  Need  of  interim  measures  in  case  of  'prolonged  acute  distress. — 
It  is  clear,  however,  that  the  permanent  system  which  we  propose  to 
set  up  will  take  some  time  before  it  can  become  thoroughly  effective. 


* See  Part  VII, 
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This  applies  not  only  to  the  organisation  directly  dealing  with  distress, 
but  also  to  the  measures,  preventive  of  distress,  which  we  suggest.  But, 
during  the  earlier  stages  of  their  development  prolonged  distress  of  an 
acute  kind  may  occur.  If  there  be  no  special  machinery  in  reserve,  and 
our  proposals,  not  having  had  time  to  develop,  should  prove  inadequate 
to  meet  this  exceptional  distress,  the  new  system  of  Public  Assistance 
may  be  overtaxed.  It  seems,  therefore,  necessary  for  the  success  of  the 
reforms  we  propose  that,  during  the  early  years  of  their  existence,  they 
should  be,  for  a strictly  limited  period,  safeguarded  by  some  kind  of  reserve 
power  or  safety  valve,  available  only  under  exceptional  circumstances. 

679.  Any  special  machinery  for  dealing  with  exceptional  distress  is 
open  to  objections,  the  force  of  which  we  fully  admit.  Such  machinery 
tends  to  shake  public  confidence  in  the  sufficiency  of  the  permanent 
system  of  relief,  and  to  give  occasion  to  competing  schemes.  But  unless, 
during  the  inevitable  transition  period,  there  is  some  official  organisa- 
tion ready  to  meet  the  emergencies  to  which  we  have  referred,  the 
public  will  insist  upon  extemporising  in  the  future,  as  they  have  done 
in  the  past,  remedies  both  dangerous  and  demoralising,  and  they  may  even 
force  the  Government  into  passing  hasty  and  temporary  legislation. 

680.  The  evil  of  extemporised,  and  in  a sense  opportunist,  methods 
does  not  end  with  their  inadequacy  nor  with  the  demoralisation  which 
they  temporarily  produce  : the}^  tend  to  persist,  as  methods,  after  the 
emergency  which  called  them  into  existence  has  passed  away.  Nor  is 
this  all  : in  persisting,  they  sometimes  deteriorate  and  come  to  be  looked 
upon  as  permanent  methods  of  assistance  parallel  with  the  normal  Poor 
Law  or  Public  Assistance  system,  and,  to  a certain  extent,  superseding 
it  in  a harmful  way.  Thus,  charitable  efforts,  which  worked  well  under 
proper  supervision  and  organisation  at  the  time  of  the  Lancashire  cotton 
famine,  in  later  years  have  been  superseded  by  “ Press  funds  ” and 
“ Unemployed  Funds,”  with  the  unfortunate  results  upon  which  we  have 
been  obliged  to  animadvert.  Similarly,  municipal  relief  works,  which 
were  advocated  by  the  Central  Authority  for  times  of  special  distress, 
bave  tended,  especially  in  certain  localities,  to  persist  and  become  recur- 
rent; indeed  in  some  places  they  have  outlived  the  establishment  of  the 
distress  committees  which  were  intended  to  supersede  them.^  Again, 
we  have  seen  how  the  Unemployed  Workmen  Act  was  intended  to  meet 
times  of  exceptional  distress,  arid  how,  in  fact,  it  has  come  to  be  regarded 
as  part  of  the  normal  and  permanent  machinery  of  relief. 

681.  If,  then,  there  is  any  likelihood  that  during  the  early  years  of 

the  schemes  we  propose,  at  a time  of  exceptional  distress,  pressure  will 
be  exerted  upon  the  Government  to  supplement  our  proposals  by  special 
remedies  or  special  works,  we  must  take  such  a contingency  into 
consideration.  . 

682.  Past  experience  shows  that  extemporised  methods  of  relief  have 
generally  been  futile  and  mischievous  in  their  ultimate  effect.  This  is 
inevitable  when  uncontrolled  impulse  attempts  to  deal  off-hand  with 
difficult  social  phenomena.  The  conclusion  is,  therefore,  forced  on  us 
that,  if  any  such  reserve  power  is  to  be  brought,  even  for  a limited 
period,  to  the  aid  of  the  ordinary  system  of  Public  Assistance,  its  scope, 
character,  and  effect  should  be  carefully  thought  out  in  advance. 

' 683.  Precedent  and  arguments  for  sjyecial  “ commercial  ” tuorks. — 
The  Lancashire  Cotton  Famine  in  its  magnitude  and  duration  is,  perhaps, 

1 Green,  Vol.  YIII.,  App.  xxxii.  (16-10). 
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the  most  intense  instance  of  industrial  depression  ever  known  in  this 
country.  Towards  its  close,  charity  had  become  well  organised  and  was 
working  in  cordial  co-operation  with  public  relief,  but  in  the  opinion  of 
the  Government  of  that  day  further  measures  were  necessary.  Ad- 
ditional aid  was  given  to  the  distressed  districts  in  the  form  of  public 
works  started,  managed,  and  regulated  on  a commercial  basis.  No  de- 
moralisation was  caused  among  those  engaged  upon  the  works.  Neither 
was  there  any  expectation  or  demand  that  such  work  should  become  a 
perennial  source  of  occupation  in  the  localities  where  they  had  been 
started.  In  contrast  with  the  comparatively  good  results  then  obtained 
from  works  of  this  character,  we  must  place  the  conclusions  contained 
in  the  reports  and  evidence  made  to  us  as  regards  the  relief  works  set  in 
operation  during  the  last  few  years.  {Vide  pars.  392-408.) 

684.  “ Commercial  ” works:  “ Relief  works. — A good  example  of  the 
different  results  obtained  under  the  two  systems,  both  in  regard  to  the 
workmen  and  in  regard  to  the  cost  of  the  work  done,  is  afforded  by  the 
following  instance  of  the  operation  of  “ commercial-works  ” and  “ relief- 
works  ” in  the  same  locality  and  on  the  same  class  of  inhabitants. 
The  quotation  is  from  the  statement  of  evidence  of  the  engineer  of  a 
large  County  Borough  : — 

“ In  the  year  1903,  the  corporation  took  in  hand  an  extension  to  their  sewage 
works  (about  five  miles  from  town),  the  estimated  cost  of  which  was  £32,000.  In 
view  of  the  unemployment  in  the  borough  it  was  decided  to  carry  out  this  work  by 
direct  employment,  and  to  give  a preference  to  . . . (local)  men.  Subsequently 
arrangements  were  made  to  convey  the  men  to  and  from  the  work  in  motor  waggons, 
which  were  purchased  for  the  purpose  of  conveying  materials  to  the  site.  The 
charge  of  the  works  was  placed  in  my  hands.  My  instructions  were  that  the  men  to 
be  engaged  were  to  be  fit  for  their  work,  and  that  I was  to  have  the  usual  power  of 
discharging  any  men  whose  conduct  or  work  was  not  satisfactory.  In  short,  the 
engagement  of  the  men  was  on  the  same  terms  as  if  the  work  was  being  carried  out 
by  contract.  The  standard  rate  of  wages  was  paid.  The  result  has  been  quite 
satisfactory  ; the  work  has  been  well  done  and  at  a reasonable  cost.  Of  course,  there 
have  been  a large  number  of  changes  among  the  workmen,  some  being  discharged 
and  othem  leaving  of  their  own  accord,  but  the  number  has  not  been  greater  than 
might  have  been  expected  in  any  contract  of  this  magnitude.  The  work  is  still  pro- 
ceeding, and  the  number  of  men  employed  upon  it  is  now  about  100.” 

“ A distress  committee  was  formed  in  * * * under  the  Unemployed  Workmen 

Act,  1905,  but  the  Act  did  not  pass  until  after  the  special  period  of  distress  to  which 
I have  alluded  had  come  to  an  end,  and  there  was  no  real  need  for  exceptional 
measures  at  the  time  the  committee  was  formed.  The  committee  received  appli- 
cations from  a number  of  unemployed  workmen  during  the  winter,  and  at  their 
request  the  corporation  found  work  for  some  of  these  men,  first  in  laying  a sewer, 
and  second  in  levelling  a playground  in  one  of  the  parks.  The  arrangement  made 
was  that  the  distress  committee  should  pay  the  wages  of  the  men  employed,  and 
that  the  corporation  should  pay  the  committee  for  the  work  according  to  its  value 
as  measured  up  by  me.  The  result  showed  that  the  labour  cost  the  committee  75 
per  cent,  more  than  its  value.  It  was  necessary  to  employ  along  with  the  men  pro- 
vided by  the  distress  committee  some  efficient  labour  to  carry  out  the  timbering, 
pipelaying,  etc.,  which  could  not  be  entrusted  to  inexperienced  hands.  It  was  found 
that  the  good  workman  deteriorated  while  employed  alongside  the  others,  and  in- 
stead of  his  raising  the  standard  of  the  unemployed  to  his  own  level  the  reverse  was 
the  case,  and  my  inspectors  and  foremen  have  had  considerable  trouble  in  bringing 
back  to  their  former  efficiency  the  men  who  have  worked  alongside  the  unemployed.”  ^ 

685.  The  vital  distinction  between  these  two  instances  is  that,  in  the 
case  of  the  relief  works  the  men  were  taken  on  because  they  were  ne- 
cessitous, and  the  idea  that  they  were  necessitous  and  thus  entitled  to 
relief  governed  their  engagement,  their  dismissal,  and  the  whole  con- 
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ditions  of  the  work.  In  the  case  of  the  commercial  works  it  may  be 
true  that  the  men  employed  were  necessitous,  but  they  were  engaged 
and  dismissed  in  their  capacity  and  according  to  their  fitness  as  work- 
men and  not  from  any  idea  of  their  claim  for  relief  from  public  funds. 

686.  We  therefore  strongly  hold  that  if,  under  the  contingencies 
contemplated,  any  works  are  to  be  started  to  relieve  a locally  congested 
labour  market,  such  works  should  be  upon  a “commercial”  basis  and  be 
executed  under  contract. 

687.  It  may  be  asked  if  work  of  this  description  will  reall}"  help  the 
situation.  Whatever  its  nature,  and  in  all  probability  whatever  its 
amount,  there  will  inevitably  be  left  outside  unemployed  men  of  all 
trades  and  of  all  grades  of  skill.  And,  if  the  engagement  is  left  to  con- 
tractors, those  who  get  employment  in  this  way  will  be  the  best  men  for 
the  particular  kind  of  work,  not  the  greatest  sufferers,  and  not  persons 
who  have  any  preferential  claim  on  public  help.  Moreover,  as  the 
work  in  question  will  probably  be  of  a kind  involving  the  employ- 
ment principally  of  muscular  unskilled  labour,  this  will  actually  give* 
a kind  of  protection  to  this  class  of  worker  over  skilled  artisans,  trades- 
men, and  others  who  work  more  with  their  brains  than  with  their 
muscles.  All  this  we  grant.  But  we  would  urge  that  no  measures  to 
meet  exceptional  distress  have  ever  yet  been  devised  which  did  more 
than  employ  a small  number  of  those  actually  in  distress ; that  the 
occupation  provided  has  always  been  almost  entirely  unsuitable  for  the 
skilled  artisan,  tradesman,  and  others ; and  that  such  measures  did,  on 
the  whole,  afford  a kind  of  protection  for  the  unskilled  classes. 

688.  On  the  other  hand,  we  see  two  positive  advantages  in  the 
“ commercial  ” work  recommended.  Firstly,  such  work,  if  put  on  the 
market  at  a time  of  special  distress,  will  help  to  restart  the  industrial 
machine  at  a time  when  the  contagion  of  discouragement,  want  of 
enterprise,  and  timidity  is  making  it  move  slowly  and  with  great  fric- 
tion. The  work  will  thus  anticipate  and  tend  to  induce  that  general 
revival  of  industry  which,  in  the  present  industrial  organism,  once 
started  is  equally  contagious.  Secondly,  it  will  relieve  the  labour 
market  to  some  extent,  while  assisting  the  classes  least  able  to  provide 
for  themselves  by  insurance  and  trade  organisation,  and,  therefore, 
most  liable  to  deterioration. 

689.  We  make  no  claim  to  having  discovered  a scheme  for  employing 
men  profitably  at  a time  when  private  capital  and  private  employers 
cannot  do  so.  But  we  may  fairly  claim  to  have  had  every  aspect  of  the 
difficulty  under  our  consideration  ; and  if  we  put  forward  this,  it  is 
because  it  seems  to  us  to  involve  the  least  disturbance,  and  to  avoid  the 
greater  evils  in  which  experience  shows  that  “ relief  works  ” usually  end. 

690.  The  cmthority  to  'provide  sjyecial  luorks. — We  have  now 

to  consider  the  authority  to  whom  this  provision  for  exceptional  and 
protracted  distress  should  be  given,  and  the  precautions  and  restrictions 
to  be  imposed  before  any  such  works  can  be  sanctioned. 

691.  We  dismiss  at  once  any  idea  of  such  works  being  initiated, 
financed,  or  superintended  by  a National  Authority.  It  may  be  that 
schemes  of  great  magnitude  such  as  afforestation,  the  general  arrest  of 
coast  erosion,  and  the  provision  of  waterways  are  outside  the  grasp  of 
any  Local  Authority  or  any  reasonable  combination  of  such  authorities. 
If  such  works  are  undertaken  it  would  be  on  the  ground  of  national 
utility  and  they  should  be  promoted  as  “ commercial  ” works.  But 
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they  will,  as  a rule,  necessitate  the  provision  of  housing  accommodation 
for  those  engaged  upon  them.  The  enterprise  will  tend  to  become 
permanent  to  employees,  or  at  any  rate  will  require  continuous  work 
over  a number  of  years  for  its  completion.  On  the  other  hand  it  is  of 
the  essence  of  such  works  as  we  recommend  that  they  should  not  last 
longer  than  the  exce.ptional  distress  which  they  have  to  meet. 

692.  Dismissing,  then,  the  idea  that  the  National  Authority  should 
undertake  works  of  the  class  or  character  we  suggest,  we  have  to  decide 
what  Local  Authority  or  what  branch  of  a Local  Authority  should  be 
entrusted  with  their  promotion  and  control.  We  have  devoted  much  of 
our  Report  to  pointing  out  the  confusion,  overlapping,  and  other  evils 
caused  by  the  duplication  of  relief  works  by  Voluntary,  Municipal,  and 
Distress  Committees,  alongside  of  the  Poor  Law  Guardians,  and  we 
cannot  recommend  the  renewal  of  these  evils.  If  the  works  were  to  be 
“ relief  ” works  we  should  have  recommended  that  the  Public  Assistance 
Authorities  should  undertake  them,  but  as  they  are  to  be  carried  out  on 
ordinary  commercial  lines,  and  as  such  works  would  be  quite  outside  the 
functions  of  a Public  Assistance  Authority,  we  require  to  fall  back  on 
other  bodies  who  would  be  conversant  with  undertaking  works  of  this. 
character.  Our  opinion,  therefore,  is  that  the  bodies  best  qualified  to 
carry  out  this  exceptional  task  during  the  period  of  transition  are  the 
Works’  Committees  of  the  various  now  existing  Local  Authorities. 

693.  Financial  inducements  to  the  2^'^ovision  of  sj)ecial  ivorks. — • 
We  now  turn  to  the  financial  aid  which  may  have  to  be  offered  to  the 
Local  Authorities  to  undertake  this  duty,  and  also  the  restrictions  to  be 
imposed  and  the  conditions  to  be  complied  with  before  any  such  help 
can  be  obtained.  Two  alternative  methods  suggest  themselves. 

694.  The  first  is  a direct  Government  Grant  towards  works  which  are 
approved  by  the  Government.  This  has  been  in  effect  the  method 
adopted  in  distributing  the  grant  of  public  money  voted  under  the 
Unemployed  Workmen  Act.  It  has  many  disadvantages  inherent  in  or 
inseparable  from  the  method  itself.  Among  others  it  creates  the  idea 
that  the  Government  out  of  National  funds  are  providing  local  work 
for  the  unemployed.  This  method,  in  our  judgment,  is  thoroughly  bad, 
and  we  cannot  recommend  it. 

695.  The  alternative  method  is  for  the  Government  to  act  through 
the  Local  Authority  by  lending  them,  on  advantageous  terms,  money  to 
facilitate  the  undertaking  of  special  works.  At  the  time  of  the  Lanca- 
shire cotton  famine,  the  course  was  adopted  of  allowing  the  Local 
Authorities  to  borrow  from  the  Government  at  a less  rate  of  interest 
than  they  themselves  could  have  obtained  in  the  open  market,  but  the 
money  was  not  advanced  to  the  Local  Authorities  at  a lower  rate  of 
interest  than  that  at  which  the  Government  itself  could  borrow.  What 
the  Local  Authorities  enjoyed  was  the  advantage  of  National  over  Local 
credit.  Since  1863  the  practice  of  Local  Authorities  borrowing  money 
through  the  Public  Works  Loan  Board  has  been  largely  extended, 
though  the  operations  of  the  Board  have  recently  been  curtailed.  The 
Board  now  refuses  to  lend  money  (except  for  the  purposes  of  education, 
small  holdings,  etc.)  to  a Local  Authority  the  rateable  value  of  whose 
area  amounts  to  £200,000  or  upwards,  and  in  the  case  of  other  Local 
Authorities  the  Board  will  only  lend  for  certain  purposes,  e.g.,  educa- 
tion, Poor  Law,  sanitary  works,  housing,  small  holdings,  etc.^  We 

^ Thirtieth  Annual  Report  Public  Works  Loan  Board,  1904-5  (224,  1905),  par.  xiii. 
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suggest  that  these  limitations  upon  the  powers  of  the  Public  Works 
Loan  Board  should  be  cancelled  in  regard  to  loans  required  by  Local 
Authorities  for  the  purpose  of  carrying  out  special  works  for  the  relief 
of  the  labour  market  such  as  we  suggest.  It  is  a condition  of  all  loans 
granted  by  the  Public  Works  Loan  Board  on  the  security  of  local  rates 
that  the  rates  of  interest,  which  are  fixed  by  the  Treasury,  shall  be  such 
that  no  loss  is  thrown  upon  the  Local  Loans  Fund,  but,  without  abandon- 
ing this  principle,  we  think  that  it  should  be  within  the  power  of  the 
Board  to  grant  loans  for  the  purposes  we  have  indicated  at  the  rate  of 
interest  at  which  the  Imperial  Government  can  borrow. 

Safeguards  against  abuse. — ^But  to  give  a Local  Authority  special 
financial  facilities  for  the  prosecution  of  public  works  might  result  in 
the  inception  of  schemes  unsound  in  themselves,  and  advanced  only  in 
order  to  enable  the  Local  Authority  to  participate  in  the  special  loans. 
This  undoubted  danger  is  one  which  must  be  guarded  against.  We 
think,  therefore,  that,  before  a Local  Authority  should  be  allowed  to 
thus  borrow  from  the  Public  Works  Loan  Commissioners  for  the 
purpose  of  meeting  temporary  local  distress,  certain  indispensable 
preliminaries  should  be  complied  with,  which  we  will  now  enumerate. 
We  suggest  two  safeguards  : — 

First. — The  proof  of  exceptional  and  protracted  distress  due  to 
severe  industrial  depression. 

Second. — The  proof  of  the  soundness  and  utility  of  the  schemes 
themselves. 

These  two  conditions  should  be  complied  with  before  the  special  loan 
is  granted,  and  we  will  now  specify  how  these  conditions  can  be  fulfilled. 

696.  Under  our  scheme  there  will  be  in  each  locality  a Labour 
Exchange  well  organised  and  forming  part  of  a national  system  of 
Labour  Exchanges.  Through  this  exchange  full  and  authoritative 
information  as  to  the  amount  and  intensity  of  local  unemployment  in 
any  one  place  can  be  obtained  by  the  Board  of  Trade. 

697.  Thus  the  Board  of  Trade  will  receive  weekly  from  the  labour 
exchanges  accurate  and  detailed  information  as  to  the  amount  of  unem- 
ployment throughout  the  country.  From  the  time  they  are  started  the 
local  labour  exchanges  would  be  able  to  give  to  the  Board  of  Trade  full 
and  authoritative  information  as  to  the  amount  and  intensity  of  local 
unemployment.  In  short,  a Government  Department  will  hereafter  be 
able  to  test  to  the  full  the  amount  of  alleged  exceptional  and  protracted 
distress  in  any  industrial  locality  in  the  country. 

698.  The  Voluntary  Aid  and  Public  Assistance  Committees,  again, 
will  be  the  agencies  dealing  respectively  with  private  and  public  assist- 
ance ; through  them  could  be  obtained  an  accurate  report  as  to  the 
adequacy  or  inadequacy  of  their  resources  to  meet  the  local  distress. 
Thus  the  amount  of  distress  and  the  resources  of  assistance  would  be 
capable  of  authoritative  comparison  and  the  Local  Government  Board 
would  have  trustworthy  data  on  which  to  go  in  deciding  upon  the 
•necessity  for  special  loans. 

699.  We  would  not  allow  any  authority  to  apply  for  a special  loan 
until  it  had  reports  from  the  Voluntary  Aid  Committee  and  Public 
Assistance  Authority  of  such  a character  as  to  justify  the  applicatioli. 
When  the  application  has  been  made  the  sanction  of  the  Local  Govern- 
ment Board,  after  consultation  with  the  Board  of  Trade,  would  have  to 
be  obtained. 
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700.  Necessity  for  preparation  beforehand.-— To  those  accustomed 
to  the  haphazard  methods  of  relief  now  in  vogue,  the  procedure  here  laid 
down  may  seem  tedious  and  to  require  more  time  for  its  consummation 
than  is  possible  in  an  emergency.  Our  reply  is  simple.  Measures  hastily 
taken  in  an  emergency  are  generally  ill-thought-out,  ill-organised,  costly 
and  ineffective.  With  the  exercise  of  a little  prescience  and  vigilance 
impending  distress,  especially  if  it  be  abnormal,  can  be  foreseen.  This  is 
shown  by  the  experience  of  the  Indian  Government. 

701.  The  Indian  Government  is  probably  the  most  highly  organised 
system  of  administration  known.  The  local  governments  have  each  a 
separate  and  fully  developed  local  administration,  and  above  them  is  a 
Central  Authority  invested  with  almost  absolute  executive  power,  which 
it  can  exercise  at  once  in  time  of  emergency.  Yet,  even  with  the  ad- 
vantage of  these  rare  administrative  powers,  experience  has  taught  the 
Government  that  public  works  for  relief  of  distress  cannot  be  improvised, 
and  that  unless  an  emergency  is  anticipated  by  .a  careful  preparation  of 
schemes  in  advance,  waste  and  demoralisation  are  certain  to  ensue  when 
the  emergency  arises.  The  duty  is  therefore  imposed  upon  every 
province  and  district  to  have  schemes  of  this  character  thought  out,  and 
periodically  revised  and  ready  to  be  put  at  once  into  operation  when  the 
emergency  arises,  and  all  the  engineer  departments  of  the  different 
provinces  are  so  instructed  and  so  act. 

702.  We  therefore  suggest  that  schemes  for  special  works  be  prepared 
and  drawn  up  by  the  Local  Authorities  in  co-operation  with  other 
authorities  and  be  revised  from  time  to  time  ; such  schemes  to  be  sub- 
mitted to  the  Local  Government  Board  for  approval.  Works  of  this 
character  need  not  necessarily  be  confined  to  the  area  of  the  Local 
Authorities  promoting  them  but  may  be  carried  on  outside  such  area. 

703.  Recorrimendations. — Having  thus  laid  down  a procedure  which 
would  exact,  on  the  one  hand,  proof  from  authentic  and  official  sources  of 
the  existence  of  local  distress  from  exceptional  industrial  depression, 
and  would  ensure,  on  the  other  hand,  that  the  work  proposed  for  the 
relief  of  the  locality  was  of  public  utility,  we  may  now  recapitulate  our 
recommendations  : — 

(I.)  Assuming  that  the  Local  Government  Board,  after  consulta- 
tiomwith  the  Board  of  Trade,  are  satisfied  that  the  above  conditions 
have  been  complied  with,  then,  for  the  purpose  of  carrying  out 
special  approved  works,  the  Public  Works  Loan  Board  should  be 
empowered  to  lend  to  the  Local  Authorities  money  at  the  rate 
at  which  the  Imperial  Government  can  borrow. 

(2.)  The  special  works  should  be  carried  out  on  ordinary  com- 
mercial lines,  by  contract,  and  the  fitness  or  unfitness  of  workmen 
for  the  work  shall  be  the  main  consideration  in  engaging  or 
dismissing  them  and  in  determining  the  conditions  of  their  employ- 
ment. All  workmen  so  employed  shall,  as  far  as  practicable,  be 
taken  from  the  register  of  the  Local  Labour  Exchange. 

(3.)  The  wages  paid  will  be  the  ordinary  market  wages  for  the  kind 
of  work  done — whether  piecework,  or  time  rates. 

704.  We  would  further  propose  that  the  period  of  repayment  of  any 
loan  sanctioned  under  this  plan  should  vary  according  to  the  utility  and 
durability  of  the  work  proposed.  The  less  the  durability  the  shorter 
should  be  the  period  of  repayment. 
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ANALYSIS  OF  RECOMMENDATIONS  AND  SUGGESTIONS  IN 

PART  VI.,  CHAPTER  4. 

(A.)  Permanent  Preventive  Measures  of  a Social  or  Industrial 

Character. 

/. — Labour  Exchanges. 

(1)  A national  system  of  Labour  Exchanges  should  be  established  and 
worked  by  the  Board  of  Trade  (507)  for  the  general  purposes  of  assisting 
the  mobility  of  labour  and  of  collecting  accurate  information  as  to 
unemployment.  (487.) 

(2)  The  Labour  Exchanges  should  be  in  charge  of  officers  of  the 
Board  of  Trade,  assisted  by  Committees  of  employers,  workmen,  and  re- 
presentatives of  local  authorities.  (507.) 

(3)  There  should  be  no  compulsion  to  use  the  Labour  Exchanges,  but  the 
object  of  the  Government  and  the  Local  Authorities  should  be  to 
encourage  and  popularise  them  in  every  way,  e.g.,  by  propaganda  and 
by  making  use  of  the  exchanges  in  engaging  workmen.  (519,  528.) 

(4)  The  Labour  Exchanges  should  be  granted  free  postal  and  telephone 
facilities  by  the  State.  (520,  528.) 

(5)  Arrangements  should  be  made  to  enable  the  Labour  Exchanges  to 
grant  passes  entitling  workmen  travelling  to  a situation  to  specially  cheap 
railway  fares ; in  suitable  cases  the  cost  of  the  passes  might  be  provided 
and  recovered  afterwards  from  the  workmen.  (528,  666.) 

II. — The  Education  and  Training  of  the  Young  for  Industrial  Life. 

(6)  The  education  in  our  public  elementary  schools  should  be  made  less 
literary  and  more  practical,  and  better  calculated  than  at  present  to  adapt 
the  child  to  its  future  occupation.  To  this  end  the  curriculum  should  be 
revised.  (553.) 

(7)  Attention  is  drawn  to  the  suggestions  in  paragraph  549  : — 

(а)  That  boys  should  be  kept  at  school  until  the  age  of  fifteen 
instead  of  fourteen. 

(б)  That  exemption  below  this  age  should  be  granted  only  for  boys 
leaving  to  learn  a skilled  trade ; and 

(c)  That  there  should  be  school  supervision  till  sixteen  and 
replacing  in  school  if  not  properly  employed. 

(8)  There  is  urgent  need  of  improved  facilities  for  technical  education 
after  the  present  age  for  leaving  school.  (550.) 

(9)  With  a view  to  the  improvement  of  physique,  a continuous  system 
of  physical  drill  should  be  instituted  which  might  be  commenced  during 
school  life,  and  be  continued  afterwards.  (555.) 

(10)  In  order  to  discourage  boys  from  entering  occupations  which  offer 
no  prospect  of  permanent  employment,  there  should  be  established,  in 
connection  with  the  Labour  Exchange,  a special  organisation  for  giving 
boys,  parents,  teachers,  and  school  managers,  information  and  advice 
as  to  suitable  occupations  for  children  leaving  school.  (527,  537-547.) 

III. — The  Regularisation  of  Employment. 

(11)  Government  Departments  and  Local  and  Public  Authorities 
should  be  enjoined  ; 

(а)  To  regularise  their  work  as  far  as  possible.  (561,  568.) 

(б)  To  endeavour,  as  far  as  possible,  to  undertake  their  irregular 
work  when  the  general  demand  for  labour  is  slack.  (566,  568.) 
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p'(12)  The  Board  of  Trade  should  send  officers  to  visit  and  hold  inquiries 
in  localities  where  intermittent  employment  prevails,  and  should  endea- 
vour through  conference  with  employers  and  employed  to  arrange 
schemes  for  the  progressive  decasualisation  of  such  employment. 
(563-568.) 

IV. — Unemployment  Insurance. 

The  establishment  and  promotion  of  unemployment  insurance, 
especially  amongst  unskilled  and  unorganised  labour,  is  of  paramount 
importance  in  averting  distress  arising  from  unemployment.  (604.) 

(14)  The  attainment  of  this  object  is  ol  such  national  importance  as 
to  justify,  under  specified  conditions,  contributions  from  public  funds 
towards  its  furtherance.  (604.) 

(15)  This  form  of  insurance  can  best  be  promoted  by  utilising  the 
agency  of  existing  trade  organ! saj^ions,  or  of  organisations  of  a similar 
character,  which  may  be  brought  into  existence.  (604.) 

(16)  No  scheme  of  Unemployment  Insurance,  either  foreign  or 
British,  which  has  been  brought  before  us,  is  so  free  from  objections  as 
to  justify  us  in  specifically  recommending  it  for  general  adoption.  (604.) 

(17)  A small  Commission  or  Inter-Departmental  Committee  of  experts 
and  representatives  of  existing  trade  benefit  organisations  should  be 
appointed  with  an  instruction  to  frame  a scheme  or  schemes  for  con- 
sideration. (605.) 

(18)  After  that  Committee  has  reported,  a special  Advisory  Board 
should  be  set  up  to  help  and  promote  schemes  adapted  to  the  varying 
conditions  of  different  industrial  communities.  (606.) 


(B.)  The  Permanent  System  of  Public  Assistance  for  the 

Able-Bodied. 

V. — Organisations  engaged  in  Public  Assistance  and  their  Functions. 

(19)  There  shall  be  in  every  district  four  separate  but  closely  co- 
operating organisations  with  the  common  object  of  maintaining  or 
restoring  the  workmen’s  independence  (607,  608),  viz.  : — 

(a)  An  organisation  for  Insurance  against  Unemployment,  to 
develop  and  secure  (with  contributions  from  public  funds  (604)  ) the 
greatest  possible  benefits  to  the  workmen  from  co-operative  insur- 
ance against  unemployment.  (608.) 

(h)  A Labour  Exchange  established  and  maintained  by  the  Board 
of  Trade  to  provide  efficient  machinery  for  putting  those  requiring 
work  and  those  requiring  workers  into  prompt  communication. 
(608) 

(c)  A Voluntary  Aid  Committee  to  give  advice,  and  aid  out  of 
voluntary  funds.  (607-608.) 

{d)  A Public  Assistance  Authority  representing  the  County  or 
County  Borough  and  acting  locally  through  a Public  Assistance 
Committee,  to  assist  necessitous  workmen  under  specified  condi- 
tions at  the  public  expense.  (607,  608,  609.) 

(20)  It  shall  be  a fundamental  principle  of  the  system  of  Public 
Assistance  that  the  responsibility  for  the  due  and  effective  assistance  of 
.all  necessitous  persons  at  the  public  expense  shall  be  in  the  hands  of 
one  and  only  one  authority  in  each  County  and  County  Borough,  viz., 
a Statutory  Committee  of  the  County  or  County  Borough  Council  (Part 
IX.,  par.  23)  entitled  tho  Public  Assistance  Authority.  (609.) 

925.— 1.  * t 
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(21)  The  guiding  principles  of  the  organisations  engaged  in  the  work 
of  Public  Assistance  should  be: — 

(а)  Co-operation,  so  as  to  secure  prompt  and  efficacious  treat- 
ment of  appropriate  cases  by  the  various  agencies.  (611-614.) 

(б)  Discrimination,  so  as  to  select  treatment  appropriate. for  each 
case  and  yet  encourage  general  thrift  and  independence.  (615.) 

(c)  Restoration,  so  as  to  prepare  workmen  by  restorative  treat- 
ment, for  return  to  independent  life.  (616-618.) 

(22)  From  the  point  of  view  of  treatment,  the  necessitous  unemployed 
may  be  divided  into  three  classes.  (619,  622,  627,  628)  : — 

Class  I. — Those  requiring  temporary  maintenance  and  work. 
(620-622.) 

Class  II. — Those  requiring  for  a longer  period  maintenance  and 
work  with  training.  (627.) 

Class  III. — Those  requiring  detention  and  discipline.  (628.) 

(23)  For  Class  I.  and  Class  II.,  there  will  be  available  various  methods 
of  treatment  under  the  Public  Assistance  Authority  (622-626-627),  but 
Class  III.  will  be  handed  over  to  another  authority — the  Home  Office — 
and  dealt  with  in  Detention  Colonies.  (629,  655-6.) 

VI. — Methods  of  Treatment. 

(24)  There  will  be  available  for  the  Public  Assistance  Authority  the 
following  methods  of  treatment  of  the  able-bodied  (630)  : — 

(1)  Home  assistance. 

(2)  Partial  home  assistance. 

(3)  Institutional  assistance. 

(4)  Continuous  maintenance  in  a Detention  Colony  under  the 
Home  Office. 

(5)  Emigration.  (663.) 

VII. — Home  Assistance. 

(25)  By  Home  Assistance  we  mean  assistance  at  the  home,  whether 
in  money  or  in  kind,  and  given  without  requiring  the  recipient  to  live 
entirely  in  an  institution.  The  conditions  under  which  such  assistance 
should  be  granted  to  the  able-bodied  would  be  as  follows  (630)  : — 

(a)  That  the  requisite  assistance  is  not  forthcoming  from  any 
other  source. 

(h)  That  the  assistance  be  given  on  condition  of  daily  work  in  an 
industrial  or  agricultural  insHtution  or  colony,  or  otherwise  as  the 
Public  Assistance  Authority  may  decide  within  regulations  laid 
down  by  the  Local  Government  Board. 

(c)  That  the  assistance  should  only  be  given  to  an  applicant  with 
a decent  home  and  a good  industrial  record. 

(d)  That  the  order  for  assistance  should  only  be  for  a strictly 
limited  period,  and  subject  to  revision. 

(e)  That  the  applicant  should  be  registered  at  the  Labour  Ex- 
change, and  that  the  relief  should  cease  as  soon  as  suitable  occupa- 
tion has  been  offered  through  the  Labour  Exchange. 

(26)  An  essential  principle  to  be  observed  in  connection  with  Home 
Assistance  to  the  able-bodied  is  that  it  should  be,  in  some  way,  less 
agreeable  than  aid  given  by  the  Voluntary  Aid  Committee  or  than  the 
receipt  of  Unemployed  Benefit  through  Insurance.  (623.) 
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VIII. — Partial  Home  Assistance. 

(27)  By  Partial  Home  Assistance  we  mean  Home  Assistance  for  the 
family  of  an  applicant,  the  applicant  himself  being  maintained  in  an 
institution  and  given  work.  (624),  (630.) 

IX. — Institutional  Assistance. 

(28)  By  Institutional  Assistance  we  mean  continuous  maintenance  in 
an  Industrial  or  Agricultural  Institution  or  Colony  without  detention, 
except  in  so  far  as  the  applicant  binds  himself  by  a written  agreement 
to  stay  for  a definite  period.  (625.) 

X. — Industrial  or  Agricultural  Institutions. 

(29)  Industrial  or  Agricultural  Institutions  should  be  situated  in  the 
country  or  on  the  outskirts  of  towns  (631-632),  in  many  cases  a disused 
workhouse  might  be  adapted.  (631.) 

(30)  They  should  include  housing  accommodation  for  those  receiving 
Institutional  or  Partial  Home  Assistance.  (635.) 

(31)  They  should  be  built  in  an  inexpensive  manner  and  with  sufficient 
land  to  employ  a large  number  of  persons.  (631.) 

(32)  For  industrial  occupations,  inexpensive  workshops  should  be 
erected.  (631.) 

(33)  The  workshops  and  land  need  not  necessarily  be  adjacent  to  the 
housing  accommodation.  (635.) 

(34)  The  Industrial  and  Agricultural  Institutions  will  be  in  direct 
communication  with  the  Labour  Exchange,  and  one  of  the  primary 
objects  of  their  officials  should  be  the  restoration  to  industrial  efficiency 
and  independence  of  the  inmates  under  their  care.  (634.) 

(35)  On  entrance  into  the  institution  the  applicant  should,  as  far  as 
possible,  be  placed  on  work  adapted^to  his  previous  occupation,  and  his 

•capability  and  willingness  to  work  will  thus  be  ascertained.  (634.) 

(36)  The  different  treatment  and  classification  of  the  able-bodied 
should  commence  from  the  time  that  the  application  for  assistance  is 
entertained,  and  every  effort  should  be  made,  at  an  early  stage,  to  dis- 
sociate the  respectable  unemployed  from  the  habitual  “ in-and-out.” 
(634.) 

(37)  It  will  probably  be  found  necessary  to  establish  separate  indus- 
trial institutions  for  women.  (635.) 

XI. — Labour  Colonies. 

(38)  While  appreciating  the  limited  experience  and  success  of  Labour 
Colonies,  we  recommend  their  establishment  (641)  and  use  on  the  fol- 
lowing grounds : — 

{a)  The  open-air  life  will  conduce  to  the  re-habilitation  of  those 
subjected  to  its  influence.  (641.) 

(6)  The  expense  of  maintenance,  site,  and  building  should  be  less 
than  in  the  case  of  Urban  Workhouses.  (642.) 

(c)  The  colony  affords  better  opportunities  than  the  workhouse 
for  more  varied  methods  of  industrial  treatment  (641),  and  for 
classification.  (643.) 

(39)  The  colony  system  should  provide  several  distinct  classes  of 
treatment,  either  in  separate  colonies  or  in  distinct  divisions  of  the  same 
colony.  (647.) 

(40)  Public  Assistance  Authorities  might  combine  to  establish  a colony 
or  colonies  for  their  common  use.  (647.) 
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(41)  The  colonies  of  voluntary  and  religious  bodies  should  be  utilised 
by  the  Public  Assistance  Authorities  for  restorative  treatment  in  suit- 
able cases.  (648.) 

(42)  The  colony  system  should  be  carefully  controlled  and  supervised 
by  the  Local  Government  Board.  (650.) 

XII. — Good-Conduct  Pay  in  Public  Assistance  Authorities' 
Institutions  and  Colonies. 

(43)  Well-conducted  men  in  institutions  or  colonies  might,  if  they 
show  industry,  be  awarded  small  gratuities  in  the  shape  of  good-conduct 
pay,  the  greater  part  of  such  pay  to  accumulate  and  be  given  to  the  men 
on  leaving  the  colony  or  institution.  (651.) 

XIII. — Detention  Colonies, 

(44)  Compulsory  Detention  Colonies  are  essential  to  the  success  of  a. 
system  of  voluntary  Labour  Colonies.  (629),  (653.) 

(45)  Detention  Colonies  under  the  control  and  supervision  of  the 
Home  Office  should  be  established  (655);  to  which  might  be  committed, 
for  any  period  between  six  months  and  three  years  (658)  persons  guilty 
of  a wilful  and  persistent  repetition  of  any  of  the  following  otfencee 
(657) 

(a)  Wilful  refusal  or  neglect  of  persons  to  maintain  themselves 
or  their  families  (although  such  persons  are  wholly  or  in  part  able 
to  do  so),  the  result  of  such  refusal  or  neglect  being  that  the  persons 
or  their  families  have  become  chargeable  to  the  Public  Assistance 
Authority. 

(h)  Wilful  refusal  on  the  part  of  a person  receiving  assistance  to 
perform  the  work  or  to  observe  the  regulations  duly  prescribed  in 
regard  to  such  assistance. 

(c)  Wilful  refusal  to  comply  with  the  conditions  laid  down  by 
the  Public  Assistance  Authority,  upon  which  assistance  can  be 
obtained,  with  the  result  that  a person’s  family  thereby  become 
chargeable. 

(d)  Giving  way  to  gambling,  drink,  or  idleness,  with  the  result 
that  a person  or  his  or  her  family  thereby  become  chargeable. 

(46)  Public  Assistance  Authorities  should  pay  the  full  cost  of  main- 
tenance of  persons  sent  to  Detention  Colonies  at  their  instance.  (656.) 

XIV. — Emigration. 

(47)  While  emigration  by  itself  cannot  be  considered  as  a sufficient 
remedy  for  unemployment,  it  is,  nevertheless,  a valuable  means  of 
dealing  with  a certain  class  of  cases,  which  are  likely  to  make  a fresh 
start  under  new  conditions.  More  especially  is  it  indispensable  in  deal- 
ing: with  districts  where  an  excessive  congestion  of  labour  has  taken 
place,  and  where  exceptional  treatment  is  called  for.  (662.) 

(48)  This  work  of  emigrating  poor  persons  at  the  public  expense  falls 
well  within  the  functions  of  the  Public  Assistance  Authority,  which 
would,  however,  naturally  co-operate  with  established  emigration 
agencies,  and  would  be  — either  through  those  agencies  or  immediately — 
in  close  touch  with  the  responsible  authorities  in  the  country  of  destina- 
tion (663.) 
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XV. — Disfranchisement  of  Able-bodied  receiving  Public  Assistance. 

(49)  Only  persons  receiving  Public  Assistance  (other  than  medical 
relief)  for  not  less  than  three  months  in  the  qualifying  year  shall  be 
disfranchised  on  account  of  such  assistance.  (667.) 

XVI. — Discontinuance  of  Unemployed  Workmen  Act. 

(50)  The  Unemployed  Workmen  Act,  1905,  should  expire  so  soon  as 
the  new  system  of  Public  Assistance  has  come  into  operation.  (677.) 

(C.)  Transitional  Measures, 

XVII. — Special  Works  and  Loans  for  times  of  Exceptional  and 
Protracted  Distress. 

(51)  For  a strictly  limited  period  during  the  early  years  of  the 
reforms  which  we  suggest  (678),  the  following  arrangements  should  be 
made  : — 

(а)  The  various  existing  Local  Authorities  (692)  should  draw  up, 
either  singly  or  in  co-operation,  and  submit  to  the  Local  Govern- 
ment Board  for  approval  (702)  schemes  of  works  of  public  utility 
(703)  which  might  be  put  in  operation  in  times  of  exceptional  and 
protracted  distress  due  to  severe  industrial  depression.  (695.) 

(б)  If  the  Local  Government  Board  is  satisfied,  after  consulta- 
tion with  the  Board  of  Trade  (697,  703),  that  there  exists  excep- 
tional and  protracted  distress,  to  meet  which  the  resources  of  the 
Voluntary  Aid  Committees  and  Public  Assistance  Authorities  are 
inadequate  (698),  then  the  Local  Authorities  affected  may  obtain 
loans  from  the  Public  Works  Loan  Commissioners  at  the  rate  of 
interest  at  which  the  Imperial  Government  can  borrow,  so  as  to 
enable  special  works  approved  under  (a)  to  be  carried  out.  (695, 
703). 

(c)  The  Special  Works  should  be  carried  out  on  ordinary  com- 
mercial lines,  by  contract,  and  the  fitness  or  unfitness  of  workmen 
for  the  work  shall  be  the  main  consideration  in  engaging  or  dis- 
missing them,  and  in  determining  the  conditions  of  their  employ- 
ment. All  workmen  employed  shall,  as  far  as  practicable,  be  taken 
from  the  register  of  the  Local  Labour  Exchange.  (703.) 

{d)  The  wages  paid  will  be  the  ordinary  market  wages  for  the 
kind  of  work  done — whether  piece-work  or  time  rates.  (70S.) 
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PART  VII. 


CHARITIES  AND  THE  RELIEF  OF  DISTRESS. 

1.  The  charities  of  the  country,  endowed  and  voluntary,  represent  a 
very  large  force  and  considerable  means,  which  are  at  the  disposal  of 
the  community  for  the  relief  of  distress.  Many  of  them  have  the 
services  of  skilled  and  experienced  workers.  Their  aggregate  income  is 
great.  They  are  centres  at  which  groups  of  persons  of  many  kinds  and 
classes  are  brought  into  direct  communication  with  those  who  are  in 
need  or  distress ; and  their  aims  and  methods  indicate  generally  what 
are  the  thoughts  and  conceptions  of  the  people  in  regard  to  charitable 
relief.  Men  and  women,  so  far  as  they  learn  to  consider  and  deal  with 
the  problem  of  relief  seriously,  find  their  training  and  guidance  in  part, 
no  doubt,  at  boards  of  guardians,  but  chiefly  in  connection  with  these 
bodies.  Every  year  new  foundations  are  established,  and  large  amounts 
are  bequeathed  as  endowments  or  left  by  bequest  to  voluntary  insti- 
tutions. The  force  represented  by  the  charities  is  thus  a growing  force,, 
which  is  affecting  the  well-being  of  the  recipient  classes  in  many  ways 
for  good  or  for  evil. 

In  this  Part  we  propose  first  to  trace  the  relation  between  voluntary 
aid  and  public  assistance,  and  the  institution  of  methods  of  control  and 
revision  in  regard  to  endowed  charities,  and  of  registration  in  regard  to 
voluntary  charities ; then  from  the  evidence  at  our  disposal  to  state 
what  is  the  general  condition  of  the  poor  at  the  present  time  as 
indicating  in  some  measure  the  problem  with  which  we  have  to  deal ; 
next,  to  summarise  the  evidence  which  we  have  received  about  dole 
charities,  the  suggestions  which  have  been  made  to  us,  and  the  proposals 
which  we  desire  to  make  for  the  formation  of  a more  responsible 
administration  of  voluntary  aid  than  that  which  now  prevails ; and, 
lastly,  to  show  how  these  proposals  may  be  applied  to  the  conditions  of 
rural  and  urban  districts. 

I. — General  Conditions  of  Charities  and  their 
Co-ordination. 

2.  As  in  the  case  of  Poor  Law  administration,  and  especially  in  the 
distribution  of  outdoor  relief,  we  have  found  great  varieties  of  practice, 
and  sometimes  a slipshod  and  purposeless  giving  which  was  altogether 
wasteful  and  very  injurious  ; so  in  the  case  of  the  charities  we  have 
found  instances  of  quite  useless  and  ineffective  gifts.  The  charities, 
both  endowed  and  voluntary,  are  often  checked  and  hampered  by  regu- 
lation, tradition,  and  procedure  in  such  a way  as  to  render  them,  like 
the  boards  of  guardians,  self-centred  and  exclusive.  They  are  not 
regarded  and  utilised  as  parts  of  a common  organisation,  though  how- 
ever scattered  and  disconnected  they  appear,  they  have  by  intention 
been  created  to  fulfil  what  is,  after  all,  a common  social  purpose  in 
many  ways,  and  subject  to  many  differences.  They  continue  to  exist, 
just  as  they  have  come  into  existence,  individual  entities,  each  inde- 
pendent of  the  other,  each  fulfilling  in  separation  its  larger  or  lesser 
functions.  They  do  not  exchange  information,  and  have  no  common 
centre  of  inquiry  and  registration,  except  in  so  far  as  in  some  towns 


PART  VII. 


8 CHARITIES  AND  THE  RELIEF  OF  DISTRESS. 

they  may  use  the  facilities  which  are  placed  at  their  disposal  by  Charity 
Organisation  Committees.  They  stand  aloof  from  each  other  and  from 
the  Poor  Law,  and  the  Poor  Law  from  them.  No  doubt,  like  the  Poor 
Law,  they  are,  as  we  have  said,  tied  and  bound  in  many  ways.  But 
this  state  of  things  should  not,  we  think,  continue,  and  it  need  not  do 
so.  We  are  convinced,  and  the  evidence  has,  in  our  opinion,  amply 
shown,  that  the  charities  should  be  brought  into  the  field  of  public  work 
and  responsibility,  and  that,  expressly  or  tacitly,  obligations  should  be 
imposed  on  them  which  are  consistent  with  the  purposes  for  which  they 
were  established  ; and  we  believe  that  if  they  are  pressed  and  stimu- 
lated to  fulfil  these  purposes  vigorously  in  accordance  with  some 
accepted  scheme  of  co-ordination,  they  will  in  their  degree  form  a very 
real  and  effectual  barrier  to  want  and  distress.  It  may  be  said,  of 
course,  that,  established  casually,  as  various  waves  of  thought  and 
sentiment  have  passed  over  the  country,  they  cannot  now  be  endued 
with  unity  of  purpose,  and  cannot,  therefore,  now  take  a responsible 
part  in  the  administration  of  poor  relief  ; and,  without  question,  to  give 
coherence  to  the  charities,  and  thus  augment  their  usefulness  by 
co-operation,  would  entail  the  adoption  of  a definite  constructive  policy 
which  would  have  to  be  carried  out  with  very  great  patience  and  perse- 
verence.  Yet  so  satisfied  are  we  that  the  charities  may  become  of 
infinitely  greater  service  than  they  now  are  for  the  prevention  of  dis- 
tress and  degradation,  that  we  propose  to  submit  suggestions  by  the 
adoption  of  which  they  may,  we  think,  find  their  place  by  degrees  in  a 
widespread  auxiliary  organisation  or  federation,  which,  working  parallel 
to  the  official  administration  of  poor  relief,  may  assist  the  coinmunit}’ 
very  materially  in  the  relief  of  the  poor,  the  promotion  of  health  and 
independence,  and  in  much  other  cognate  work. 

.3.  The  generally  acceijted  method  of  charity. — As  w^e  shall  show^ 
later  on,  the  principles  and  methods  of  the  administration  of  relief 
have  been  the  subject  of  study  and  experiment  during  a large  part  of 
the  past  century  in  this  country,  in  the  United  States  of  America  and 
on  the  Continent ; and  as  a result,  among  those  wdio  have  been  engaged 
in  charitable  work  personally,  and  have  followed  the  development  of 
thought  respecting  it,  there  is  a general  agreement  in  regard  to  the 
main  issues.  It  is  now  generally  agreed  that  if  charitable  relief  is  to 
be  of  lasting  service  to  the  individual  and  his  family  and  is  to  promote 
the  well-being  of  the  community,  some  such  lines  as  the  following 
should  be  adopted.  Each  application  for  aid  or  each  case  of  distress 
should  be  considered  individually,  not  merely  in  relation  to  the  possi- 
bility or  desirability  of  granting  an  allowance  or  making  a gift — and  so 
closing  the  matter,  but  in  relation  to  some  purpose  or  plan,  which,  if  it 
be  properly  carried  out,  should  produce  lasting  results.  To  effect  this, 
the  material  facts  that  bear  upon  the  question  have  to  be  ascertained 
either  personally  by  voluntary  workers,  or  in  part  by  them,  in  part  by 
paid  or  official  assistants.  The  causes  that  have  led  to  distress  or  want 
or  degradation  have  to  be  learnt— not  roughly  generalised  causes 
merely,  such  as  widowhood,  the  largeness  of  a family,  illness  and  the 
like,  but  causes,  often  more  potent  and  less  obvious,  which  lie  in  the 
character,  habits  and  health  of  the  family  itself.  From  these  data 
some  plan  of  help  should  be  formed,  so  far  as  it  can  be  foreseen,  suf- 
ficient to  cope  with  the  difficulties  wdiich  have  been  ascertained;  and 
wdth  this  object,  according  to  the  requirements  of  the  case,  assistance 
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should  be  given,  often  with  the  help  of  friendly  visitors  who,  being 
prepared  to  give  time  and  thought  to  this  branch  of  work,  are  also 
more  or  less  systematically  trained  to  do  it  well.  By  this  method  care 
is  taken  that  whatever  aid  may  be  granted,  it  is,  as  far  as  possible, 
turned  to  good  account.  The  visitor,  wherever  his  services  are  neces- 
sary, may  prevent  want  in  many  ways.  He  may  continue  to  advise 
and  to  supervise,  as  occasion  arises,  until  relations,  who  should  assist, 
actually  do  so  ; or  until,  for  instance,  by  forming  new  habits,  the  appli- 
cant becomes  clean  in  house  and  person ; or  until,  as  circumstances  alter, 
the  family  moves  to  other  quarters,  and  new  arrangements  become 
possible  for  the  well-being  of  parents  or  children.  All  this  may  be 
done  according  to  the  strength  and  quality  of  the  force  available,  so 
long  as  the  question  is  one  of  temporary  help,  or  of  the  alteration 
or  reform  of  the  conditions  of  life  in  the  home,  and  not  a question  of 
maintenance  merely,  under  conditions  in  which  improvement  is  impos- 
sible. In  such  circumstances,  in  many  countries,  if  help  is  forthcoming 
at  all,  it  is  help  which  is  given  by  way  of  maintenance  in  a poorhouse 
or  some  other  similar  institution,  or  in  suitable  cases  by  some  form  of 
continuous  allowance. 

4.  Whether  the  relief  be  furnished  from  charitable  sources  or  from 
a rate,  and  whether  the  visitors  be  voluntary  or  paid,  this  system  of 
inquiry,  purpose,  plan,  effectual  aid  and  personal  work,  combined  with  the 
preservation  of  family  ties  and  obligations,  is  equally  applicable.  And 
further,  it  is  recognised  that  in  any  single  case  many  remedies  may  be 
required.  These  remedies  lie  in  many  hands ; and  success  may  depend 
on  their  being  used  in  conjunction.  Hence  action  and  fitting  co-opera- 
tion between  the  agencies  which  are  suitable  in  the  particular  case, 
whether  they  be  voluntary  or  official,  is  indispensable.  And  in  this 
wa}^  the  bodies,  whatever  they  be,  which  administer  general  relief, 
become  incidentally,  by  the  mere  expansion  of  their  work,  the  active 
organisers  of  the  relief  of  the  community.  They  bring  the  relief  in  the 
forms  in  which  it  is  required  within  the  reach  of  individuals  in  distress ; 
and  whether  the  diversity  of  the  charities  be  caused  by  the  varying 
intentions  of  their  founders  or  by  the  self-imposed  regulations  and 
procedure  of  their  governors,  they  endeavour  to  neutralise  its  effect  by 
stimulating  and  guiding  the  instinct  of  association  in  the  direction  of 
mutual  help  and  united  action.  Thus  in  our  discussion  of  the  subject 
of  charity  and  the  relief  of  distress,  we  have  before  us  a widely  accepted 
method  and  standard  of  work  which  may  guide  us  in  the  development 
of  a system  of  charitable  relief  as  an  adjunct  and  aid  to  the  system 
of  public  relief. 

II. — The  Parallelism  of  Charity  and  the  Poor  Law. 

5.  The  imrallelism  of  charity  and  the  Poor  Law. — The  administra- 
tion of  poor  relief  drawn  from  the  rates  and  the  administration  of 
charitable  relief  run  naturally  parallel  one  to  the  other;  and  in  view 
of  our  recommendations  it  is  desirable  to  trace  this  parallelism.  The 
Act  entitled  “An  Act  to  redress  the  misemployment  of  lands,  goods  and 
stocks  heretofore  given  to  certain  charitable  uses,”  the  43rd  of  Eliz.,c.  4, 
was  passed  in  the  same  year  as  the  “ Act  for  the  Relief  of  the  Poor,” 
43rd  Eliz.,  c.  2.^  The  preamble  of  the  former  Act,  which  defines  the 

^ Cf.  the  three  Acts  of  39  of  Eliz,  for  the  relief  of  the  poor,  for  charities,  and  for  the 
repression  of  rogues  and  vagabonds. 
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charities  to  which  it  applies,  is  still  in  force.  It  defines  them  by  a kind 
of  rough  enumeration 

“ The  relief  of  aged,  impotent  and  poor  people  ; the  maintenance  of  sick  and 
maimed  soldiers  and  mariners,  schools  of  learning,  free  schools  and  scholars  of 
universities  ; the  repair  of  bridges,  ports,  havens,  causeways,  churches,  seabanks, 
and  highways  ; the  education  and  preferment  of  orphans  ; the  relief,  stock,  or 
maintenance  for  houses  of  correction  ; marriages  of  poor  maids  ; supportation,  aid, 
and  help  of  young  tradesmen,  handicraftsmen,  and  persons  decayed  ; the  relief  or 
redemption  of  prisoners  or  captives  ; and  the  aid  or  ease  of  poor  inhabitants  con- 
cerning payments  of  fifteens,*  setting  out  of  soldiers,  and  other  taxes.” 

6.  Witli  this  definition  may  be  compared  the  objects  of  the  Act  of  the 
same  year  for  the  relief  of  the  poor  (43  Eliz.,  c.  2)  : 

“ For  setting  to  work  the  children  of  all  such  whose  parents  shall  not  ...  be 
thought  able  to  keep  and  maintain  their  children  ; for  setting  to  work  all  such 
persons,  married  or  unmarried,  having  no  means  to  maintain  them,  use  no  ordinary 
and  daily  trade  of  life  to  get  their  living  by  ; to  set  the  poor  on  work  ; the  neces- 
sary relief  of  the  lame,  impotent,  old,  blind  and  such  other  among  them  being  poor 
and  not  able  to  work  ; for  the  putting  out  of  such  children  to  be  apprentices.” 

The  method  of  meeting  the  wants  of  the  poor  by  voluntary  relief 
only  had  proved  insufidcient.  But  the  aim  of  the  Act  of  Queen  Elizabeth 
was  not  to  substitute  a poor  rate  for  voluntary  relief,  but  to  supplement 
it  by  a rate ; and  the  churchwardens  and  overseers  for  a long  time  made 
voluntary  collections  for  the  purposes  of  relief  under  the  Act.  (3  William 
and  Mary,  c.  11,  12.) 

7.  Parallel  to  “the  necessary  relief  of  the  lame,  impotent,  old,  blind 
and  others  ” who  are  “ poor  and  unable  to  work  ” comes  on  the  charitable 
side  “the  relief  of  aged,  impotent  and  poor  people”;  and  while  in  the 
Poor  Law  Act  the  children  in  large  families  are  to  be  furnished  with 
work,  the  Act  on  Charitable  Uses  refers  to  the  education  and  prefer- 
ment of  orphans  and  the  aid  of  poor  maids  and  young  tradesmen.  In 
it  no  reference  is  made  to  apprenticeship ; and  “ the  relief,  stock  and 
maintenance  for  houses  of  correction  ” is  set  down  as  an  object  that 
falls  within  the  province  of  charity,  while  the  provision  of  employment 
for  the  men  who  have  no  “ ordinary  and  daily  trade  of  life  ” and  for  the 
poor  is  left  to  the  Poor  Law.  These  differences  suggest  a vague  division 
of  labour  between  charity  and  the  Poor  Law,  according  to  the  several 
provinces  which  were  assigned  to  each  at  the  time.  (7  James,  c.  1, 
sec.  3.) 

8.  The  administration  of  the  Elizabethan  Poor  Law  may  also  be  com- 
pared with  the  administration  of  these  charities.  The  charities  were  in 
general  administered  by  the  churchwardens  of  the  parish  or  by  the 
churchwardens  and  overseers,  who  were  the  authority  for  deciding 
upon  cases  under  the  Poor  Law  Act.  Thus  it  may  be  said  that  the 
administration  of  poor  relief,  for  which  a rate  was  paid,  was  to  a great 
extent  in  the  hands  of  those  who  distributed  the  parish  charities.  The 
“oblations  and  alms”  of  the  parishioners  “for  their  poor  neighbours  ” 
were  also,  it  would  seem,  “ in  the  custody  of  the  parson,  vicar  or  curate  ” 
and  of  “ the  churchwardens  or  any  other  two  honest  men  to  be  appointed 
from  year  to  year.”  ^ Thus  the  administration  of  Poor  Law  relief  and 

* A tax  on  personal  property  levied  for  the  last  time  in  1626. 

^ Of.  The  Royal  Injunctions,  1659,  Sec.  xxv.  Report  of  the  Select  Committee  of 
the  House  of  Commons,  1715,  to  inspect  the  Poor’s  Rates  and  Scavenger  Rates,  within 
the  Cities  of  London  and  Westminster,  and  the  Weekly  Bills  of  Mortality.  Journals, 
Vol.  xviii.,  p.  392.  Some  account  of  the  hospital  and  Parish  of  St.  G-iles-in-the-Field, 
Middlesex,  by  the  late  Mr.  John  Parton,  1822,  pp.  259,  265,  281,  Cf.  Heale,  69055- 
69063,  69068. 
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of  charitable  relief  in  the  parish,  whether  endowed  or  voluntary,  was  to 
a great  extent  in  the  hands  of  the  two-fold  authority  of  churchwardens 
and  overseers. 

9.  And,  further,  for  the  better  preservation  of  the  endowed  ch^-rities 

the  Charitable  Uses  Act  provided  a method  of  investigation  and  order. 
Commissioners  were  appointed  by  the  Lord  Chancellor  who  were  autho- 
rised to  summon  a jury  of  the  county,  in  which  the  property  of  the 
charity  lay,  with  a view  to  the  facts  respecting  the  alleged  misuse  of- 
the  charity  being  ascertained  and  the  “setting  down”  of  “orders”  to 
ensure  its  proper  use  in  the  future.  And  these  orders  had  to  be 
executed  by  the  parties  concerned  and  were  registered  in  Chancery. 
As  the  management  of  the  charities  was  a question  of  the  administra- 
tion of  a trust,  petitions  in  regard  to  their  mismanagement  came  before 
the  Court  of  Chancery ; and  eventually  in  1853  the  Charity  Commission’ 
was  created  -as  an  administrative  tribunal  for  the  quicker  and  more 
economical  settlement  of  many  questions  relating  to  endowed  charities,' 
for  the  supervision  of  their  accounts  and  the  better  observation  of  their 
trusts.  The  control  of  the  poor  rate  on  the  other  hand  was  given  to 
the  justices,  to  whom  the  churchwardens  and  overseers  at  the  end 
of  each  year  had  to  render  their  “ account  of  all  sums  of  money  by 
them  received,  or  rated  and  sessed  and  not  received.”  Eventually  in' 
1834  the  general  supervision  of  the  Poor  Laws  was  placed  in  the  hands 
of  the  Poor  Law  Commission,  now  the  Local  Government  Board,  and 
officers  appointed  by  them  and  acting  under  their  Orders  audited  the 
accounts  of  all  boards  of  guardians ; and  “ the  allowance  of  the  poor 
rate  by  the  justices  is  now  deemed  a mere  ministerial  act,  which  the 
justices  cannot  legally  refuse,  if  the  rate  be  presented  to  them  in 
proper  form  by  the  proper  officers.”  ^ In  both  cases  the  supervisory 
control,  general  and  financial,  has  passed  to  a permanent  central 
department.  - i 

10.  In  different  places  at  different  periods,  after  the  passing  of  the 

Act  of  Queen  Elizabeth,  the  comparative  importance  of  the  parochial 
charities  in  relation  to  poor  relief  dwindled.  The  expenditure  on  poor 
relief  from  the  rates  becomes  larger  and  larger,  and  the  responsibilities 
of  the  churchwardens  became  relatively  insignificant ; and  later  when 
the  Poor  Law  Amendment  Act  of  1834  was  passed  and  unions  instead 
of  parishes  became  the  area  for  the  administration  of  the  Poor  Law  all 
direct  connection  between  it  and  the  administration  of  the  parochial 
charities  became  impossible.  ‘ ' ' 

11.  It  is  our  duty  to  consider  how  the  correlative  action  of  the  Poor 

Law  and  of  the  charities,  whose  field  of  work  has  now  very  largely  in- 
creased, can  be  revived  and  resettled  on  the  terms  and  conditions 
which  are  necessitated  by  the  altered  circumstances  of  the  present  day. 
The  policy  of  charitable  administration,  it  is  evident,  is  to  endeavour 
to  draw  into  associative  unity  and  consistency  of  purpose  the  energy, 
devotion,  and  resources  of  the  trustees,  managers,  and  officers  of 
charitable  bodies,  and  to  create,  as  far  as  may  be  possible,  an  outer 
circle  of  friends  and  assistants  whose  duty  it  may  be  to  prevent  distress 
and  on  some  settled  plan  share  with  the  local  authority  for  poor  relief 
the  responsibility  of  dealing  with  it.  ’ 


^ Poor  Law  Statutes,  Vol.  I.,  p.  541.  J.  Brooke  Little. 
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III. — The  Poor  Law  Commissioners  of  1834  and  Relief 
AT  THE  Home. 

12.  The  desirability  of  voluntary  help  and  the  necessity  of  outdoor 
relief  or  allowances  in  certain  classes  of  applicants  is  frankly  recognised 
by  the  Royal  Commissioners  of  1834. 

13.  In  regard  to  this  policy,  however,  a question  arises  at  the  outset, 
and  we  may  conveniently  consider  it  here.  It  covers  the  whole  field  of 
co-operation  between  charity  and  the  Poor  Law ; and  upon  our  decision 
in  regard  to  it  will  depend  the  possibility  of  our  acceptance  of  any 
general  scheme  of  co-operation  such  as  we  have  suggested.  It  affects 
town  and  country  districts  alike,  but  at  the  present  time,  when 
pauperism  is  to  so  large  an  extent  urban,  it  especially  affects  the  towns. 
The  question  is  technically  that  of  “ partial  relief,”  as  it  was  termed  by 
the  Commissioners. 

14.  To  the  principles  affecting  indoor  and  outdoor  relief  we  have 
referred  elsewhere.  But,  as  we  have  said,  we  now  propose  to  constitute 
a system  of  voluntary  aid  parallel  to  that  of  the  Poor  Law  or  Public 
Assistance,  and  the  question  which  the  Report  of  1834  suggests  is, 
Under  what  conditions,  if  any,  can  there  be  such  a supervision  or  control 
over  relief  at  the  home  as  would  prevent  its  becoming  partial,  purpose- 
less and  injurious  ? 

15.  Institutional  relief  includes  the  whole  maintenance  of  the  person 
assisted,  and  in  that  sense  cannot  be  “ partial.”  But  can  the  adminis- 
trators of  relief  at  the  home,  whether  it  be  provided  from  rates  or  from 
voluntary  sources,  ensure  the  assertion  of  a similar  sufficient  or  complete 
control  ? On  this  the  efficacy  of  relief  at  the  home  depends,  whatever 
be  the  form  that  the  relief  itself  may  take. 

16.  Gases  to  be  dealt  with  by  charity  or  by  outdoor  relief.  “ Ha.rd 
cases''  of  the  ' able-bodied." — First,  the  Commissioners  refer  to  the 
hard  cases  of  the  able-bodied  ; and  “ where  cases  of  real  hardship  occur, 
the  remedy,”  they  say,  “must  be  applied  by  individual  charity,  a virtue 
for  which  no  system  of  compulsory  relief  can  be  or  ought  to  be  a sub- 
stitute.” Accordingly,  in  their  judgment,  individual  and  voluntary 
charity  should  deal  with  all  exceptional  cases  of  this  kind,  and  should 
be  so  administered  as  to  be  capable  of  doing  so. 

17.  The  "partially  disabled." — Another  class,  to  which  the  Commis- 
sioners refer,  is  the  “ partially  disabled”  persons  who  are  not  “indigent 
and  helpless,”  but  who,  being  “not  able-bodied”  are  “from  age  or 
infirmity  deemed  unable  to  maintain  themselves  entirely.”^  For  these, 
as  well  as  for  the  able-bodied,  the  Commissioners  considered  partial 
relief  undesirable. 

“ They  should  either  be  set  to  work  by  the  guardians  in  such  a manner  as  may  be 
suitable  to  their  condition,  or  should  not  be  suffered  to  do  any  work  on  their  own 
account.”  “ When  the  guardians  feel  under  the  obligation  to  provide  entirely  for 
these  persons,  they  will  be  more  likely  to  obtain  adequate  relief  than  when  par- 
tially assisted,  inasmuch  as  where  relief  is  given  in  aid  of  earnings  there  is  a 
constant  desire  to  give  the  least  possible  amount,  and  the  workhouse  is  made  use  of 
not  for  its  legitimate  purpose  only,  but  is  offered  to  the  applicant  with  the  view  of 
inducing  him  to  accept  in  lieu  of  it  the  smallest  pittance.” 

18.  Our  investigations  have  proved  to  us  that  this  result  is  not  only 
quite  possible  but  that  it  actually  obtains  at  the  present  time.  It  does 
not,  indeed,  appear  that  wages  given  to  the  partially  disabled  and 

^ Report  on  the  Further  Amendment  of  the  Poor  Law,  1839,  pp.  71,  72.  Also  pp. 
147-149,  153,  155,  156. 
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partially  assisted  tend  to  keep  down  the  general  level  of  wages  in  any 
particular  trade  or  business.  The  gross  effect  of  such  subsidies  is  too 
small  to  influence  the  general  trend  of  wages.  But  on  the  administra- 
tive side  the  objection  remains  and  has  still  to  be  met.  It  is  difiicult  to 
ascertain  the  facts,  the  amount  of  the  income  or  earnings  from  other 
sources,  and  to  control  the  conditions  of  relief.  For  the  able-bodied 
the  remedy  set  forth  in  the  statute  [of  Queen  Elizabeth]  was  to  make 
the  indolent  industrious,”  and  “ in  proposing  further  remedial  measures  ” 
the  Commissioners  kept  “that  object  steadily  in  view  ” ; ^ but  in  the 
case  of  the  partially  disabled,  the  proposal  to  apply  seclusive  treatment 
has  hardly  been  pressed,  though  on  various  grounds  it  is  now  proposed 
for  a large  number  of  the  class  as,  for  instance,  for  the  feeble-minded ; ^ 
and  it  may  well  be  extended  to  others.  Hence  we  may  say  that  the 
partially  disabled  remain  in  great  part,  at  least,  applicants  for  treatment 
either  by  public  or  by  private  relief  at  the  home.  And  the  difficulty  of 
ascertaining  the  facts  and  controlling  the  conditions  of  relief  must  be 
solved,  as  far  as  may  be,  on  “ out-relief  ” lines. 

19.  Of  widows,  too,  the  Commissioners  of  1834  wrote,  treating  them 
as  an  exception.^  And  in  “ the  form  of  the  Consolidated  Order”  pub- 
lished in  the  Second  Annual  Report  of  the  Poor  Law  Commissioners, 
that  for  the  year  1836,  widows  are  included  as  one  of  the  classes  for 
whom  the  guardians  may  order  relief— “ widows,”  that  is,  “who  are 
destitute  and  are  burthened  with  children  incapable  of  working.” 
They  are  referred  to,  not  as  “indigent,”  but  as  “destitute,”  for  destitu- 
tion is  a state  consistent  with  ability  to  labour,  and  thus,  in  their  case 
also,  the  uncertainties  and  inconveniences  of  “partial  relief”  arise. 

20.  The  indigent  and  helpless. — Lastly, there  are  the  “ impotent,  using- 
that  word  as  comprehending  all  except  the  able-bodied  and  their  fami- 
lies.” ^ In  regard  to  these,  the  Commissioners  in  the  same  Report  write 

“ No  use  can  be  made  of  the  labour  of  the  aged  and  sick,  and  there  is  little  room 
for  jobbing,  if  their  pensions  are  paid  in  money.  Accordingly  . . . even  in  places  . 
distinguished  in  general  by  the  most  wanton  parochial  profusion,  the  allowances  to 
the  aged  and  infirm  are  moderate.” 

And  to  the  “ impotent  ” as  “ indigent  ” the  guardians  under  the  form  of 
the  Consolidated  Order  of  1836  were  enabled  to  give  relief,  for  “ indigence 
[is]  the  state  of  a person  unable  to  labour  or  unable  to  obtain,  in  return 
for  his  labour,  the  means  of  subsistence.”  The  words  of  the  form  are  : — - 

“ In  the  following  cases  of  persons  who  are  . . . paupers  . . . namely  : 

Persons  who  are  indigent  and  helpless  from  age  ; 

Persons  who  are  indigent  and  helpless  from  being  crippled  or  from  incurable 
disease  ; 

Persons  who  are  indigent  and  helpless  from  temporary  sickness  ; 

Widows  who  are  destitute  and  are  burthened  with  children  incapable  of  working  ; 
the  guardians  may  order  weekly  relief  to  bo  given,  partly  in  money  and  partly  in  kind  ; 
that  is  to  say,  in  articles  of  food,  clothing,  fuel,  medicines  or  other  articles  of  absolute 
necessity.”  * 

21.  These  two  classes  of  applicants,  the  widows  and  the  indigent  and 
helpless,  might,  the  Commissioners  suggested,  receive  outdoor  relief  or 
relief  at  the  home  ; and  the  partially  disabled,  in  fact,  did  so  very 

* It  will  be  noted  that  the  Commissioners  apply  the  word  “ indigent  ” to  those  who 
age  helpless — to  the  “ impotent  ” of  the  Act  of  Queen  Elizabeth  who  are  “ unable  to 
work.”  But  the  widow  who,  like  the  able-bodied  generally,  is  presumably  able  to  work, 
is  called  “ destitute.” 

^ Report  of  1834,  p.  262.  - Report  of  the  Royal  Commission  on  the  Feeble-minded, 

1908  [Cd.  4202].  ^ Report  of  1834,  p.  42.  ^ Report  of  1834,  p.  42.  Report  on  the 

Further  Amendment  of  the  Poor  Law,  1839,  pp.  61  and  71  ; and  Second  Report  of  the 
Poor  Law  Commissioners,  1836,  p.  92. 
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generally,  contrary  to  their  advice.  But,  whether  the  relief  be  from 
the  rates  or  from  voluntary  sources,  in  all  these  cases  it  is  ‘‘  partial,” 
not  necessarily  in  the  economic  sense,  but  in  an  administrative  sense. 
For,  as  has  been  proved  to  us  abundantly,  most  outdoor  relief  is 
“ partial.”  As  usually  administered,  it  is  not  a subsistence,  but  a grant 
towards  subsistence.  There  is  often  little  or  no  evidence,  whether  it  is 
too  much  or  too  little,  and  it  is  frequently  given  on  the  assumption  that 
it  is  supplemented  by  aid  from  other  quarters.  It  is  often,  indeed,  a 
speculative  gift  made  towards  meeting  an  unascertained  need.  We  have 
to  ascertain,  therefore,  in  regard  to  outdoor  relief  or  relief  at  the  home, 
by  what  method  may  this  “partiality”  of  relief  be  avoided  and 
adequacy  take  its  place. 

22.  The  lesson  of  voluntary  institutions  that  give  no  ^partial  relief. — 

The  Commissioners,  as  we  have  shown,  supported  their  opinion  that 
the  relief  of  the  able-bodied  should  be  indoor  or  seclusive  relief,  on  the 
ground,  amongst  others,  that  such  relief  was  adequate.  ^ “ Even  if  the 

condition  of  the  independent  labourer  were  to  remain  as  it  now  is,  and 
the  pauper  were  to  be  reduced,  avowedly,  below  that  condition,  he  might 
still,”  they  said  “ be  adequately  supplied  with  the  necessaries  of  life.” 
Following  out  this  thought,  the  Commissioners  recognised  the  good 
results  achieved  by  voluntary  institutions,  which  adopted  this  principle 
.and  which  gave  no  partial  relief. 

“ The  circumstances  that  conduce  to  the  success  of  these  excellent  institutions,” 
they  said,  “ appear  to  be,  first,  that  by  classification  of  the  objects  of  relief,  the 
appropriate  course  of  treatment  is  better  ascertained,  and  its  application  and  the 
.general  management  rendered  less  difficult  ; and  secondly,  that  the  co-operation  of 
persons  of  leisure  and  information  is  obtained.” 

23.  .possibilities  of  suj^ervision  and  investigation. — In  fact,  in 
institutional  relief  there  is  under  good  management  a continuous  and 
comparatively  adequate  control  over  the  person  assisted,  with 
classification  and  appropriate  treatment,  and  co-operation.  If  “these  be 
the  conditions  of  success  in  institutional  relief,  it  would  seem  that 
mutatis  mutandis  similar  conditions  might  have  been  sought  for  and 
proposed  in  regard  to  relief  at  the  home ; but  the  question  was  not 
worked  out.  A reference  is  indeed  made  to  selection  by  merit. ^ If  merit 
was  to  be  the  touchstone  of  relief,  the  Commissioners  said  very  rightly: — 

“We  see  no  possibility  of  finding  an  adequate  number  of  officers  whose  character 
and  decision  would  obtain  sufficient  popular  coilfidence  to  remove  the  impression  of 
the  possible  rejection  of  some  deserving  cases.” 

But  even  if  merit  were  not  the  touchstone,  experience  gave  no  prospect 
of  success  on  other  lines.  The  contrary,  rather.  Independent  labourers 
in  the  administration  of  the  funds  of  their  friendly  societies  had  “ long 
acted  on  the  principle  of  rendering  the  condition  of  a person  receiving 
their  relief  less  eligible  than  that  of  an  independent  labourer.”  They 
gave  allowances,  but  avoided  “ partial  i-elief,”  not  allowing  members  to 
remain  on  the  sick  list  after  they  had  ]>ecome  able  to  work;  and  this 
result  they  secured  by  “ incessant  vigilance.”  “ It  was  generally  provided 
by  the  rules  that  a domiciliary  visit  should  be  paid  by  the  stewards,  or 
by  a member,  generally  every  day  ; these  visits  have  to  be  paid  at 
uncertain  times,  that  they  may  increase  the  chances  of  detection.”  And 
yet'these  precautions  were  “ineffectual  ” If  this  investigation  failed, 
what  conclusion  could  therebe  but  that  “ the  only  definite  ground  for  relief 
is  utter  inability  to  work  ” ^ ; and  to  this  utter  inability  to  work,  as  we 
have  seen,  to  the  assistance  of  the  indigent  and  helpless,  the  Com- 

1 Report  of  1834,  pp.  228,  229,  308.  ^ Ibid.,  p.  J72.  « Ibid.,  pp.  232,  272,  273,  274. 
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missioners  desired  to  limit  outdoor  relief  almost  entirely.  And  thus 
the  question  was  closed.  Outdoor  relief  was  to  be  definitely  limited  to 
particular  classes.  In  that  limitation,  it  was  hoped,  safety  would  lie. 
Subj.ect  to  the  terms  of  the  Poor  Law  Amendment  Act,  the  guardians 
were  entrusted  with  “the  direction  and  control  within  the  union”  “of 
all  relief  to  the  poor,”  and,  in  spite  of  the  admitted  difficulties  of 
investigation  on  these  lines,  paid  relieving  officers  were  appointed  to 
“ receive  all  applications  for  relief,  and  to  examine  into  the  merit  and 
circumstance  of  each  case,  and  report  the  same  to  the  guardians  at  their 
next  weekly  meeting.”  ^ 

24.  Methods  ajjplicable  to  relief  at  the  home, — Thus  the  Com- 

missioners in  carrying  out  their  scheme  in  1835  and  1836  had  after  all, 
to  give  scope  for  outdoor  relief,  including,  in  fact,  the  outdoor  relief  of 
the  partially  disabled,  and  to  check  it,  as  far  as  it  was  possible,  by 
investigation ; and  it  may  fairly  be  urged,  that  they  pressed  their 
argument  as  to  the  impossibility  of  establishing  a sufficiently  vigilant 
administration  too  absolutely.  The  precautions  adopted  by  friendly 
societies  to  prevent  malingering  may  be  ineffectual  ; but  they  are  so 
only  in  a lesser  degree.  They  have  not  failed  seriously.  The  societies 
themselves  are  evidence  to  the  contrary.  Under  good  management  they 
have  prospered  in  spite  of  the  difficulty  of  stopping  all  malingering. 
The  human  material  and  conditions  with  which  the  Commissioners  were 
concerned  did  not  admit  of  so  absolute  a judgment  as  they  formed  and 
pressed  home.  And  allowing  for  some  margin  for  mistake  and 
aberration  we  may  say  that  with  good  organisation  and  management,  in 
spite  of  great  difficulties,  there  may  be  a sufficient  supervision  and 
control  of  eases,  which,  after  proper  inquiry,  are  found  suitable  for 
relief  at  the  home.  • , 

25.  What  method  then  should  be  applied  ? If  the  persons  suitable  for 
public  assistance  or  “ outdoor  allowances  ” should  generally  be  the 
indigent  and  helpless  of  the  three  classes  mentioned  above — persons 
who  require  “ necessary  relief”  and  are  unable  to  work,  there  is  a great 
mass  of  miscellaneous  cases,  which  do  not  come  under  this  category  or 
do  so  only  in  part.  For  these  voluntary  methods  of  assistance,  which 
are  more  easily  adaptable  than  the  methods  of  public  assistance,  may 
well  be  forthcoming ; and  thus  on  the  general  lines  of  the  Poor  Law 
Commissioners  of  1834,  a division  of  labour  ma}^  be  adopted  with 

classification,”  “ appropriate  treatment  ” and  co-operation  “ with 
persons  of  leisure  and  information,”  in  fact,  on  the  same  conditions  as 
those  which  the  Commissioners  found  to  prevail  in  effectual  institutional 
relief,  but  applied  in  other  ways. 

The  Commissioners  limited  the  classes  eligible  for  outdoor  relief  and 
centralised  its  operations.  Charitable  administration  even  at  the  time 
had  taken  a different  line  of  development.  The  theory  of  the  day  was 
in  urban  areas  to  divide  parishes  into  districts  and  to  appoint  a deacon 
or  visitor  to  each  district  ; and  this  was  consistent  with  the  older 
traditions  both  of  voluntary  and  municipal  organisation.  ^ But  beyond 
the  formation  of  relief  districts  as  the  areas  for  the  work  of  relieving 

^ Form  of  Consolidated  Order,  Second  Annual  Report  of  the  Poor  Law  Commis- 
sioners, 18.36,  pp.  81,  92.  2 Hanna’s  Memoirs  of  Thomas  Chalmers,  ii.,  297  ; and  Report 

of  Mr.  E.  C.  Tufnell  to  the  Royal  Commission  on  the  Poor  Laws,  1833  ; and  cf.  First 
Report  of  the  Sub-division  of  Parishes  Commissions,  1849,  par.  10.  Munsterberg, 
YqI.  ix.,  100300  (5).  ’ ^ F 6, 
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officers,  outdoor  relief,  like  indoor  relief,  was  centralised  in  unions,  and 
the  forces  of  general  charity  were  almost  entirely  ignored.  Apart  from 
Mr.  Goschen’s  Minute  and  from  special  developments  to  which  we  shall 
refer  later  on,  the  entry  in  the  Application  and  Report  Book,^  which  we 
have  most  often  found  to  be  quite  insufficiently  filled  up : — 

“ If  receiving  regular  or  temporary  relief,  and  any  other,  and  what  relief  from 
clubs,  charitable  institutions.  Government  pensions  or  otherwise  ; such  relief, 
pension,  or  allowance,  or  contribution  to  be  described  and  the  amount  stated.” — 
remains  as  an  indication  of  the  utmost  that  has  been  done  in  this  direc- 
tion. On  the  other  hand,  in  regard  not  only  to  official  but  also  to  volun- 
tary relief  at  the  home,  the  principles  of  administration  now  almost 
universally  accepted,  in  order  to  obtain  advantages  similar  to  those  which 
the  Commissioners  had  noted  in  the  case  of  voluntary  institutional  relief, 
are  decentralisation,  individualisation,  and  co-operation.  We  have  to 
consider  how  far  these  principles  have  been  applied  in  actual  administra- 
tion in  this  country  and  elsewhere,  and  whether  or  how  far  the}^  meet 
the  difficulties,  which  the  Commissioners  thought  were  inherent  in  the 
system  of  outdoor  relief,  except  in  the  case  of  the  “ indigent  and 
helpless,” 

IV. — The  Classes  of  Charities.* 

26.  Charities  classed  hy  reason  of  the  sources  of  their  income. — 
Charities,  as  a whole,  endowed  and  voluntary,  have  to  be  considered  for 
our  purpose  from  different  points  of  view  ; and  they  may  be  classed 
according  to  the  origin  and  source  of  their  income,  according  to  their 
status,  and  in  practical  administration,  according  to  their  objects. 

27.  Considered  in  relation  to  the  sources  of  their  income  there  are 
endowed  charities,  with,  as  subordinate  groups,  ecclesiastical  and  non- 
ecclesiastical  charities ; mixed  charities  partly  endowed  and  partly 
voluntary ; voluntary  charities,  which  include  subscription  charities  in 
which  the  members  pay  contributions  for  the  assistance  of  those  who  are 
in  want  either  generally  or  in  relation  to  some  particular  form  of  help ; 
and  benevolent  societies,  in  which  the  members  pay  contributions  for 
other  members  of  their  own  craft  or  trade,  institutions  which  may  be 
described  as  partly  charities,  partly  friendly  societies. 

28.  Charities  classed  according  to  their  status. — These  charities  may 
also  be  classified  according  to  their  public  status,  to  which  we  will  refer 
later : as  eleemosynary  or  charitable  corporations  “ established  for  the 
perpetual  distribution  of  the  free  alms  or  bounty  of  the  founder” — 
“created  solely  to  fulfil  a charitable  purpose  and  holding  their  property 
in  every  case  as  trustees  for  the  accomplishment  of  that  purpose;”  as 
charities  held  in  trust  by  civil  corporations  ; as  charities  held  in  trust  by 
private  trustees;  f as  charities  registered  under  the  Friendly  Societies 

* General  Consolidated  Order,  24th  July,  1847,  Article  215  ; and  General  Order  for 
Accounts  (Unions),  14  Jan.,  1867,  Article  23,  and  Schedule  F. 

* Note. — To  prevent  misunderstanding,  it  should,  perhaps,  be  said  here  that  in  the 
following  pages  we  are  not  concerned  with  educational  charities,  whether  ecclesiastical 
or  not  ecclesiastical,  but  with  eleemosynary  charities  ; and  further,  neither  here  nor 
elsewhere  in  the  discussion  respecting  registration  do  we  make  any  reference  to  the  en- 
dowed or  the  voluntary  charities  of  churches  or  congregations  granted  for  religious  pur- 
poses, nor  to  the  voluntary  charities  of  churches  or  congregations  provided  for  eleemosy- 
nary purposes.  To  charities  of  any  kind  it  would  be  left  open  to  register,  if  they  so 
desired,  and  if  otherwise  eligible  under  paragraph  229. 

t The  definitions  of  “ charity”  under  the  Charitable  Trusts  Acts  are  : — 

(1)  Definitions  of  endowed  charity.  Charitable  Trusts  Act,  1853,  Sec.  66. — “The 
expression  ‘ charity  ’ shall  mean  every  endowed  foundation  and  institution,  taking, 
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Acts ; as  charities  registered  under  the  Companies  Acts ; as  voluntary 
charities  unregistered,  whose  managers  are  responsible  to  their  contribu- 
tors only.^ 

29.  Definitions  of  “ charity  ” generally  endoiued  or  not  endoiued. — 
But  broadly  “ What  is  a charity  ? ” With  the  limitations  in  which  the 
word  is  here  used,  the  general  answer  may  be  given — an  institution  or 
society  founded  and  supported  for  a public,  benevolent  or  eleemosynary 
purpose  by  free  donation  ; and  a “ charity  ” thus  stands  contrasted  with 
all  institutions  founded  and  supported  by  compulsory  donation  in  the 
way  of  rates  or  taxes. 

30.  Charities  classed  according  to  purj^ose. — As  we  have  seen,  there 
is  a very  great  variety  in  the  form  and  status  of  charities.  In  point  of 
fact,  however,  considered  as  parts  of  a common  organisation  of  relief, 
or  as  affording  assistance  of  different  kinds  for  persons  in  distress,  the 
division  of  charities  into  classes  proceeds  in  another  way,  irrespective  of 
whether  the  charities  be,  for  example,  eleemosynary  corporations  or 
charities  supported  by  voluntary  contributions.  They  are  classified 
according  to  their  purpose,  the  class  of  persons  whom  they  assist,  as  for 
instance,  the  blind,  the  epileptic,  the  orphan,  the  homeless,  etc.  And 
the  problem  before  us  consists  largely  of  a recognition  and  practical  en- 
forcement of  this  side  of  the  question.  Side  by  side  with  this  practical 
administrative  classification  come  the  Poor  Law  or,  speaking  more 
generally,  the  rate  or  tax-supported  institutions,  which  also  have  to  be 
taken  into  account  as  fulfilling  certain  specific  purposes. 

V. — Endowed  Charities. 

31.  To  return  to  the  endowed  charities. 

Alienation  in  perpetuity  in  the  nature  of  a privilege  : hence  per- 
missive  only  and  controlled. — To  be  allowed  to  alienate  land  or  other 
property  in  perpetuity  for  some  particular  purpose  is  to  enjoy  what  is  in 
the  nature  of  a privilege.  To  alienate  land  was  to  free  it  from  obliga- 
tions which,  if  it  were  not  alienated,  would  remain  due  from  the  possessor 
to  his  superior  lords.  They  by  reason  of  the  alienation  would  lose 
“ their  escheats,  wardships,  relief  and  the  like.”  Accordingly  for  the 
alienation  of  land  in  mortmain  the  licence  of  the  King  ultimately  be- 
came necessary.  And,  justified  by  a public  policy  which  aims  at  pre- 
venting land  from  passing  out  of  private  use  and  control,  the  principle 

or  to  take,  effect  in  England  and  Wales,  and  coming  within  the  meaning,  purview,  or 
interpretation  of  the  statute  of  the  forty-third  year  of  Queen  Elizabeth,  chapter 
four,  or  as  to  which,  in  the  administration  or  revenues  or  property  thereof,  the  Court 
of  Chancery  has  or  may  exercise  jurisdiction. 

(2)  Charitable  Trusts  Act,  1855,  Sec.  48  “In  the  construction  of  the  principal 
Act  and  this  Act  [the  Charitable  Trusts  Act  of  1855]  the  word  ‘ charity  ’ shall  include 
every  institution  in  England  and  Wales  endowed  for  charitable  purposes,  but  shall 
not  include  any  charity  or  institution  expressly  exempted  from  the  operation  of  the 
Act  of  1853,  and  words  applying  to  any  person  or  individual  shall  apply  also  to  a 
corporation,  whether  sole  or  aggregate.” 

lie  Clergy  Orphan  Corporation  [1894],  ch.  3, 145, 1.50, 151.  “ Endowment  ” includes 

all  property  of  any  description  belonging  to  or  held  in  trust  for  a charity,  whether 
held  upon  trusts  and  conditions  which  render  it  lawful  to  apply  the  capital  to  the 
maintenance  of  the  charity,  or  upon  trusts  which  confine  the  charitable  application 
to  the  income. 

^ The  Law  of  Charities  and  Mortmain,  being  the  fourth  edition  of  Tudor’s  Charitable 
Trusts,  1906,  pp.  62  and  63. 
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of  the  disutility  of  alienation  in  perpetuity  still  holds. ^ Accordingly  the 
most  recent  Act,  the  Mortmain  and  Charitable  Uses  Act  of  1891,  leaves 
all  kinds  of  property,  except  lands  and  tenements  and  hereditaments, 
capable  of  being  disposed  of  in  favour  of  charity,  as  freely  as  to  an  indi- 
vidual. If  lands,  tenements  and  hereditaments  are  given  by  will  to 
charity  they  have  to  be  sold,  though  the  benefit  of  the  gift,  the  money 
realised,  remains  to  the  charity.  But  it  is  lawful  . . . for  the  Charity 
Commissioners,  if  satisfied  that  land  assured  by  will  to,  or  for  benefit  of, 
any  charitable  use,  or  proposed  to  be  purchased  out  of  personal  estate  by 
will  directed  to  be  laid  out  in  the  purchase  of  land,  is  required  for  actual 
occupation  for  the  purposes  of  the  charity  and  not  as  an  investment,  by 
order  to  sanction  the  retention  or  acquisition,  as  the  case  may  be  of  such 
land.”  If  lands,  tenements,  and  hereditaments  are  given  by  instrument 
inter  vivos  the  gift  is  subject  to  certain  restrictions  which  are  set  out  in 
Section  4 of  the  Mortmain  and  Charitable  Uses  Act  of  1888. 

82.  On  the  other  hand  if  the  State  desires  to  encourage  gifts  for  public 
purposes,  as  sometimes  it  has  done,  it  has  to  provide  means  for  protect- 
ing the  gifts  in  perpetuit}^  It  has  to*  secure  that  the  property  itself  is 
not  turned  to  other  purposes,  and  that  the  conditions  imposed  upon  tho 
gift  by  the  donor  will  be  observed.  It  is  with  this  object  that  the 
Charity  Commission  was  established.  Between  the  3mars  1819  and  1837, 
while  the  administration  of  the  Poor  Law  was  being  reconsidered  and 
uttiihately  resettled,  investigations  in  regard  to  endowed  charities  were 
made  by  what  are  known  as  Lord  Brougham’s  Commissioners.-  They 
found  that  “ funds,  and  even  lands,  were  being  lost  from  time  to  time  ; 
and  that  administration  was  not  always  strictly  in  accordance  with  the 
trusts  ; and  that  various  trusts  were  either  incapable  of  being  carried  out 
or  were  doing  more  harm  than  good.”  ^ These  words  “ not  always  strictly 
in  accordance  with  the  trusts”  hardly  conve}^  indeed  the  impression  of 
waste,  confusion,  and  misdirection  which  the  Reports  themselves  leave 
on  the  mind  of  the  reader.  Hence,  finally  on  the  Report  of  a Royal 
Commission  appointed  in  1849  the  Act  of  1853  for  “the  better  adminis- 
tration of  charitable  trusts  ” was  passed  and  the  Charit\"  Commission 
was  founded  as  a permanent  body. 

VI. — The  Charity  Commissioners. 

33.  The  field  of  work  of  the  Charity  Commission  is  represented  b\^ 
those  foundations  or  trusts  which  have  a charitable  purpose. 

34.  Chdritahle  ptirjjoses. — The  purposes  which  have  been  held  to  be 
charitable  are  indicated  by  the  43rd  Eliz.,  c.  4,  which  has  been  quoted 
above,  and  by  analogy  the  definition  by  enumeration  there  set  out  has 
been  applied  to  other  purposes  not  there  specifically  mentioned.'*  Now 
generally  they  are  placed  under  one  or  other  of  four  heads  ; — 

(1)  “ The  relief  of  poverty  and  disability,”  including  “ the  relief 
of  sickness  ; ” 

(2)  “Children  who  are  under  legal  disabilities.”  These  are,  “it 
is  said,”  the  special  objects  of  charity,  and  the  charity  in  their  case 
now  takes  the  form  of  “ apprenticing  and  of  education,”  but  “ educa- 
tion is  now  transferred  for  all  purposes  from  the  Charity  Commis- 
sioners to  the  Board  of  Education.” 

^ Tudor  oil  Charities  and  Mortmain  (1906),  pp.  8,  18.  Report  of  Select  Committee 
appointed  to  examine  and  consider  the  Evidence  in  the  several  Reports  presented  to  the 
House  from  the  Commissionei’s,  18.85  [449].  First  Report  of  the  Commissioners,  1850, 
p.  4.  ^ Sir  George  Young,  .81 109,  81 190.  ^ Young.  81 114. 
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(3)  The  promotion  of  religion  ; and  ; 

(4)  “ The  benefit  of  the  public.” 

In  general  “ a purpose,  in  order  to  be  charitable,  must  be  directed  to 
the  benefit  of  the  community  or  a section  of  the  community.”  ^ 

35.  Poivers  of  the  Charity  Commission. — In  order  to  carry  out  the 
objects  of  the  Charitable  Trusts  Acts  and  to  secure  the  due  administra- 
tion of  charitable  trusts,^  the  Commissioners  have  power  : to  examine 
and  inquire  into  all  or  any  charities,  and  the  nature  and  objects,  admin- 
istration, management,  and  results  thereof,  and  the  value,  condition, 
'managesi  ent,  and  application  of  the  property  ; to  require  accounts  and 
-statements  of  all  trustees  or  persons  concerned  in  the  administration  of 
any  charity ; to  require  trustees  and  others  to  attend  and  to  be 
examined  ; to  take  evidence  on  oath  either  by  themselves  or  by  their 
Assistant  Commissioners."'  They  have  also  to  receive  and  consider 
applications  for  advice  from  trustees  and  others  concerned  in  the  ad- 
ministration of  a charity  ; and  persons  acting  on  the  advice  of  the  Board 
are  indemnified.  The  Commissioners  have  thus  very  large  and  inde- 
pendent advisory  powers.  They  have  powers  also  for  preventing 
unnecessary  legal  proceedings  on  the  part  of  charities  ; and  they  may 
authorise  proceedings,  and,  in  relation  to  such  proceedings,  they  may 
have  local  inquiry  made  by  their  Assistant  Commissioners.^  They  may 
empower  the  trustees  of  a charity  upon  satisfactory  proof  to  discharge 
any  officer  who  is  negligent,  unfit,  or  incompetent.  Upon  representa- 
tions made  to  them  by  the  trustees  they  have  power  to  make  order 
under  their  seal  for  the  granting  of  leases,  and  for  the  making  of  roads, 
daying  down  of  drains,  building  or  repairing,  rebuilding  or  removal  of 
houses,  “ although  such  leases  or  acts  respectively  shall  not  be  authorised 
or  permitted  by  the  trust.”  “Under  special  circumstances  ” also  they 
may  authorise  the  sale  or  exchange  of  the  land  of  a charity.  Through 
their  agency  the  lands  of  charities  may  be  vested  in  the  Official  Trustee 
of  Charity  lands  and  stock  and  securities  in  the  Official  Trustees  of 
Charitable  Funds;  and  the  capital  of  the  charity,  whether  land  or 
securities,  is  thus  secured  in  trust  for  the  use  of  the  charity,  while  the 
income  is  expended  by  the  trustees  themselves.^  Subject  to  appeal  the 
Comniissioners  have  also  a definite  and  prescribed  power  of  making 
ordefk  They  may,  for  instance,  remove  or  appoint  trustees  or  make  an 
order  for  a scheme.  In  case  of  abuse  they  certify  the  Attorney-General, 
with  a view  to  proceedings.  “ They  do  not  act  on  their  own  power ; 
they  are  not  a court  of  law,  nor  are  they  prosecutors  in  their  own 
person  ; they  certify  the  Attorney-General  and  the  Attorney-General 
has,  of  course,  full  power  to  say  : ‘ The  Coiiimissioners  are  wrong  in 
this,  and  I will  not  proceed’  or  ‘the  Commissioners  are  making  too 
much  of  a small  matter,  and  I do  not  think  proceedings  ought  to  be 
taken  ’ ; but  when  the  Attorney-General  does  move  it  is  generally  suffi- 
cient.” Thus  the  Commissioners  supervise  the  management  of  estates 
under  powers  delegated  to  them  from  the  Court  of  Chancery  and  similar 


* Cf.  Appendix  No.  I.,  Report  of  Select  Committee  on  Charity  Commission,  1894  [221] 
p.  305.  Memorandum  on  the  origin  and  scope  of  the  relations  between  the  Charity 
Commission  and  Trustees  of  Charity  ; and  Appendices  No.  xii.,  A and  C,  and  No.  xxiii. 
For  the  latter,  revised  to  date,  se^  Charities  Appendix  of  this  Report. 

^ Tudor  on  Charities  and  Mortmain,  p.  37.  Young,  31133,  31140  ; Charitable  Trusts 
Act,  1853,  Secs.  9,  10,  11,  12,  and  1855,  Secs.  6,  7,  9.  Charitable  Trusts  Act,  1853, 

Secs.  16,  17,  23.  ^ Ibid.,  Secs.  48,  49,  50  and  51,  and -1887,  Sec.  4... 
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in  many  ways  to  those  applicable  to  trusts  in  general.^  Their  office  is 
also  a centre  of  investigation  and  registration,  advice,  and  control. 
Indeed,  we  may  say  that  where  the  voluntary  charities  are  weak,  the 
endowed  charities  are  strong.  The  latter  have  a centre  for  registration, 
the  former  have  none.  The  endowed  charities  have,  the  voluntary 
charities  have  not,  the  advantage  of  an  official  trustee  ; and,  as  we  shall 
show,  instances  occur  in  which  property  purchased  by  voluntary  contri- 
butions passes  surreptitiously  into  private  hands.  For  endowed  chari- 
ties there  is  a recognised  centre  for  the  receipt  of  statements  and 
accounts,  for  the  voluntary  charities  there  is  none.  And  besides  these, 
legislation,  we  think,  might  produce  many  indirect  results  that  would 
be  very  beneficial. 

36.  Before  passing  to  a discussion  of  the  present  position  of  endowed 
charities  and  to  the  conclusions  that  we  may  submit  with  a view  to 
increasing  the  utility  of  these  charities  as  parts  of  a common  organisation 
for  the  relief  of  distress  we  would  draw  attention  to  two  questions — 
namely,  on  the  one  hand,  the  limitations  imposed  on  the  intervention 
of  the  Commission,  and,  on  the  otlier  hand,  the  power  of  the  Commission 
to  make  schemes  and  to  adapt  old  gifts  to  new  purposes  of  a kindred 
nature. 

VII. — The  Limitations  on  the  Work  of  the  Charity 

Commission. 

37.  Limitations  imposed  on  the  intervention  of  the  Commission^ 
The  £50  limit. — The  first  limitation  is  due  to  a desire  to  exclude  large 
and  important  charities  from  the  intervention  of  the  Commission  unless 
the  trustees  themselves  wished  them  to  intervene.^  If  the  gross  annual 
income  of  the  charity,  exclusively  of  the  yearly  annual  value  of  any 
buildings  or  land  used  wholly  for  the  purposes  thereof  and  not  yielding 
any  pecuniary  income,  amounts  to  £50  or  upwards,  the  Commission  can 
make  no  order,  except  upon  application  of  the  trustees.  The  Commis- 
sioners have  full  power  to  inquire  in  regard  to  all  charities,  but  this 
limitation  ties  their  hands  in  the  case  of  many  charities  in  which  on 
other  grounds  their  intervention  would  be  most  desirable  ; and  it  seems 
reasonable  that  the  income  of  the  charity  should  not  be  the  sole  con- 
dition by  which  they  should  be  guided  in  making  orders  under  the 
jurisdiction  vested  in  them  by  the  Charitable  Trusts  Acts.^  If  the 
policy  is  adopted  of  bringing  the  charities  together  for  co-operative 
work,  this  proviso  should,  we  thinkf  be  withdrawn.  It  would  seriously 
interfere  in  the  development  of  such  a policy. 

38.  Next  under  Section  62  of  the  Charitable  Trusts  Act  of  1853,  there 
are  limitations  rather  roughly  defined  by  which  certain  classes  of  insti- 
tutions are  excluded,  institutions  that  are  educational  and  religious 
rather  than  eleemosynary.^  Educational  endowed  charities  are  all  now 
under  the  supervision  of  the  Board  of  Education.^  Friendly  or  benefit 
societies  and  savings  banks  belong  to  another  Department  and  are 
excluded.  Societies  for  religious  or  charitable  purposes  wholly  main- 
tained by  voluntary  contributions  are  excluded.  In  the  case  of  charities 
partly  maintained  by  endowments  partly  by  voluntary  contributions  — 
the  voluntary  income  is  excluded  from  the  cognisance  of  the  Commis- 

^ Charitable  Trusts  Act,  1860,  23  & 24  Viet.,  c.  136,  Sec.  2,  and  Charitable  Trusts  Act, 
1853,  Secs.  2 & 3.  Young,  31133.  Young,  31125.  '■^Charitable  Trusts  Act,  1860,  Sec.  4. 
^ Young,  31131,  31209.  ^ Charitable  Trusts  Act,  1853,  Sec.  62.  * The  Board  of  Edu- 

cation (Powers)  Order  in  Council,  1900. 
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sion  : so  are  donations  or  bequests  legally  applicable  as  income  in  aid  of 
voluntary  institutions;  so  are  such  moneys  if  appropriated  or  invested 
for  some  definite  object  or  purpose  connected  with  the  charity  under 
any  rule  or  resolution  of  the  governing  body  ; so  are  donations  or 
bequests  in  aid  of  any  fund  set  apart  for  such  a purpose.^ 

39.  Thus,  though  possessed  of  property  and  having  to  that  extent  the 
element  of  perpetuity  which  would  justify  its  treatment  as  an  endowed 
charity,  a voluntary  institution  may  escape  obligations  similar  to  those 
imposed  by  the  Charitable  Trust  Acts,  may  send  in  no  accounts  and  be 
liable  to  no  supervision.  We  are  inclined  to  agree  with  Sir  George 
Young  that  in  these  cases  the  question  should  not  be  “ What  is  the 
origin  of  the  property?”^  But  “ What  is  the  nature  of  the  property 
now  ? ” Is  it  a property  in  the  nature  of  an  endowment  at  the  present 
time?  We  think  that  on  the  acquisition  of  land  for  the  purposes  of 
the  charity  the  voluntary  charity  should  ipso  facto  come  within  the 
jurisdiction  of  the  Charity  Commission.  Several  cases,  the  details  of 
which  are  furnished  to  us  in  a Memorandum  drawn  up  by  the  London 
Charity  Organisation  Society,  confirm  this  view.^  Some  of  them  are  as 
follows  : — 

(1)  F.  has  founded  and  maintains  a large  number  of  institutions  out  of  charitable 
contributions.  The  properties  have  been  acquired  in  his  own  name,  or  in  the  names 
of  members  of  his  family.  He  has  declared  his  intention  of  handing  them  over  to 
trustees  for  public  purposes,  as  soon  as  they  are  free  from  debt,  and  in  one  instance 
this  has  been  done. 

(2)  The  Society  was  started  many  years  ago  by  the  late  Mr.  G.,  described  as 
founder  and  sole  manager. 

In  1891  he  purchased  a house  at  the  sea-side  for  the  purposes  of  a convalescent 
home  by  means  of  public  subscriptions  and  the  issue  of  seventy  mortgage  bonds  of 
£100  each.  In  1900  he  disposed  of  this  house  to  a company  for  £14,000  or  £15,000. 
The  company’s  accounts  soon  got  into  confusion  and  a winding-up  order  was  made 
on  April  14th  1908,  upon  a creditor’s  petition  presented  March  31st,  1908. 

(3)  This  hospital  was  established  in  1887  by  Mr.  H.,  a medical  man,  and  his 
brother. 

The  institution  had  no  treasurer,  and  year  after  year  the  balance  sheets 
showed  substantial  deficits,  which  were  said  to  be  liquidated  by  advances  from 
Mr.  H.  himself,  until  his  claim  against  the  hospital  reached  the  amount  of  £3,207. 
The  accounts,  which  disclosed  “ Cash  advanced  in  1887,  1888,  1889,  and  1890, 
£2,425  8s.  lOd.”  were  not  audited  until  1891,  when  they  were  certified  by  a chartered 
accountant  not  in  private  practice.  Mr.  H.  admitted  that  he  had  no  documentary 
evidence  of  his  claim,  and  formally  cancelled  the  alleged  debt.  It  did  not  appear, 
however,  that  he  was  ever  in  a position  to  make  these  advances,  since  during  the 
period  in  which  they  were  said  to  be  made,  three  county  court  judgments  were 
registered  against  him,  while  within  a few  months  of  his  making  the  institution  a 
formal  present  of  £3,207,  he  had  a distraint  in  his  house  for  rent. 

(4)  These  homes  were  founded  in  1875  by  Mr.  J.,  for  the  maintenance  of  deaf 
mute  children  from  four  years  of  age  in  the  neighbourhood  of  elementary  schools, 
where  special  instruction  was  given  on  the  oral  system.  They  were  supported  by 
voluntary  contributions,  and  were  under  the  personal  superintendence  of  Mr.  J., 
who  was  treasurer,  and  managed  the  finances,  under  which  there  was  an  ever 
increasing  debt  to  him. 

In  January,  lb98,  negotiations  were  entered  into  between  the  London  School 
Board  and  Mf.  J.  for  a transference  of  a portion  of  the  Homes  to  the  Board,  but 
the  accumulated  debt  and  the  length  of  the  leases  presented  insuperable  difficulties. 

On  Mr,  J.’s  death,  in  April,  1898,  the  debt  amounted  to  over  £3,000.  The  Homes, 
with  one  exception,  were  then  closed,  and  the  executors  under  his  will  sought  to 
dispose  of  the  property  as  his  private  estate.  This  claim  was  resisted  by  the  com- 
mittee of  the  remaining  Home,  and  by  an  Order  of  the  Court  of  Chancery  an 
Honorary  Receiver  was  appointed.  The  Receiver  died  in  March,  1900,  and  the 
Home  had  then  been  closed  for  a year. 

^ Young,  31166,  31242,  31245,  Charitable  Trusts  Acts,  1853,  Sec.  21  ; and  1855,  Sec. 
15,  re  Church  Army  (1905),  74  L.J.,  Ch.  624.  ^ 31166.  ^ Charities  Appendix. 
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40.  In  all  these  cases,  and  others  also  might  be  quoted,  sums  of  money 
have  been  raised  by  widespread  charitable  appeals.  They  have  been  in 
part  applied  to  the  lease  or  purchase  of  houses,  which  remain  the  private 
property  of  the  founder,  and  they  are,  or  may  be,  treated  as  private 
property  by  himself  in  his  will  or  by  his  creditors  in  the  event  of  his 
incurring  debt  or  becoming  insolvent. 

41.  Gonclihsion. — We  conclude  that  Section  62  of  the  Charitable 
Trusts  Act  of  1853  should  be  amended  ; that  in  all  cases  in  which  money 
is  raised  by  charitable  gifts  and  is  invested  wholly  or  in  part  in  property 
by  purchase  or  by  lease  of  premises,  the  society  or  institution,  on  whose 
behalf  the  charitable  gifts  are  received,  should  come  within  the  terms  of 
the  definition  of  charities  dealt  with  by  the  Charity  Commission. 

42.  Incorporation  by  Act  of  Parliament. — Other  limitations  depend 
upon  the  status  of  a charity.  An  eleemosynary  corporation  created  by 
Act  of  Parliament  can  only  be  altered  by  Act  of  Parliament  unless,  or 
in  so  far  as,  the  powers  of  the  Charity  Commission  are  expressly  reserved 
by  the  Act.^  Accordingly  the  Charity  Commission  in  these  cases  have 
to  put  in  operation  the  old  jurisdiction  which  the  Commission  possess 
under  the  Charitable  Trusts  Act  of  1853  to  make  Parliamentary  schemes.^ 
'‘That  has  been  done  and  several  excellent  schemes  have  been  passed,” 
Sir  George  Young  told  us:  “although,  of  course,  the  usefulness  of  the 
provision  is  limited  by  the  veiw  small  amount  of  time  which  Parliament 
has  to  give  to  such  matters ; and  also  by  the  fact  that,  unless  a scheme 
is  unanimously  accepted,  so  long  as  there  is  any  objection  at  all,  owing 
to  the  forms  of  the  House  of  Commons,  it  cannot  get  through.”  By 
this  relatively  cumbrous  method  of  an  amending  Act,  the  exclusion  of 
outside  control  which  the  Act  of  Parliament  confers  on  the  corporation 
is  through  the  agency  of  the  Charity  Commission  in  some  degree  neu- 
tralised, to  the  great  benefit  of  the  charity. 

43.  Incorporation  by  Charter. — The  constitution  of  a charity  incor- 
porated by  the  grant  of  a Charter  or  by  Letters  Patent  cannot  be 
altered  by  the  Charity  Commission,  except  in  so  far  as  their  powers  are 
expressly  reserved  in  the  Charter  itself.^  “ It  is  the  custom  now,”  Sir 
George  Young  said,  “on  the  recommendation  of  the  Commissioners,  to 
whom  private  Acts  affecting  charities  are  always  referred,  to  insert 
clauses  reserving  the  jurisdiction  of  the  Commissioners,  but  in  former 
days  that  was  not  done,  and  in  the  result  a great  many  charities  find 
themselves  with  a far  too  stereotyped  form  of  constitution.”  The  same 
comment  applies  to  charities  incorporated  by  charter;  and  in  their  case 
the  only  means  of  preventing  a like  result  has  been  “ to  obtain  from  the 
Privy  Council  a promise  to  consider  the  insertion  in  all  future  Charters 
of  a reservation  of  the  jurisdiction  of  the  Charity  Commissioners.”  It 
no  doubt  adds  to  the  dignity  of  a charity  to  receive  a Charter  ; but  in 
the  interests  of  the  progress  of  charitable  administration,  we  would 
urge  very  strongly  that  ample  consideration  should  be  given  to  the 
question  which  has  been  submitted  by  Sir  George  Young  to  the  authori- 
ties of  the  Privy  Council. 

“ Everything,”  he  said,  “ which  once  admits  the  interest  of  the  unborn  ought 
properly  to  be  under  the  supervision  and  the  protection  of  a centralised  body,  like 
the  Charity  Commissioners,  independent  of  popular  election,  who  can  secure  that 
those  interests  are  not  overlooked.  . . . All  the  interests,  all  the  influences,  and  all 

^ Young,  31129,  Charitable  Trusts  Act,  1853,  Sec.  54.  ^ Thirty-seventh  Report  of 

the  Charity  Commissioners,  1890,  Sec.  (17)  [Cd.  5986].  ® Young,  31128,  31130,  31240, 

31241.  Tudor  on  Charities  and  Mortmain,  pp.  185,  196,  507. 
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the  associations  of  bodies  and  companies  of  people  at  present  in  existence  are  on 
one  side  in  this  matter,  and  on  the  other  side  is  the  interest  of  those  for  whose  sake 
the  endowment  is  permitted  to  be  an  exception  to  the  general  rule  of  English  law 
against  perpetuities.” 

44.  In  regard  to  these  two  limitations,  then,  in  affecting  eleemosynary 
corporations  created  by  Act  of  Parliament  and  those  incorporated  by 
Charter,  there  should  be  reservations  to  give  the  Charity  Commission 
power  to  act  in  the  future  on  the  lines  of  the  Charitable  Trusts  Acts. 
A private  Act  in  a matter  of  large  public  importance  should  not  practi- 
cally override  a public  Act,  unless  for  some  conspicuous  and  altogether 
exceptional  reason.  In  the  main  the  duty  of  bringing  ail  charities  into 
a common  relation  one  with  another  on  the  administrative  side  is  of 
paramount  public  importance,  for  only  in  this  way  can  that  common 
spirit  and  purpose  prevail  amongst  them  which  may  make  them  respon- 
sible agents  for  the  service  of  the  community.  To  have  in  the  Charity 
Commission  a common  central  authority  for  the  protection  of  their  pro- 
perty and  for  their  general  assistance  is  one  method  of  promoting  this. 
If  the  Commission  does  not  fulfil  this  purpose,  as  it  is  at  present  consti- 
tuted, endeavours  should  be  made  to  revise  its  constitution  and  to  equip 
it  thoroughly  well  for  its  task.  xA.nd  we  would  urge  that  this  policy 
and  not  a policy  of  exemption  and  limitation  should  be  adopted  in 
regard  to  it.  To  leave  it  in  charge  of  a large  branch  of  most  useful 
work,  but  not  to  enable  it  to  do  that  work  thoroughly,  is  the  worst 
policy  of  all. 

VIII.— The  Application  of  the  Doctrine  of  Cy-pres. 

45.  In  the  course  of  time  the  objects  for  which  endowments  have  been 
made  may  change  greatly.  Objects  beneficial,  when,  for  instance,  there 
is  no  Poor  Law,  may  be  deemed  to  be  sufficiently  met  when  outdoor 
relief  is  generally  available  ; and  new  legislation,  as  in  the  case  of 
education,  may  in  many  ways  supply  from  the  rates  or  taxes  what  was 
formerly  in  its  measure  supplied  by  endowed  charities.  The  population, 
too,  may  move  from  one  district  to  another  and  a wealthy  endowment 
established  for  the  benefit  of  many  may  in  the  course  of  time  be  used 
with  doubtful  advantage  for  the  relief  of  a few.  Hence  courts  of 
equity  have  always  exercised  the  power  of  varying  the  means  of  carry- 
ing out  the  charity  from  time  to  time,  so  as  to  secure  more  efifectually 
the  benefits  intended.”^  This  process  of  adaptation  is  now  largely 
enforced  by  the  schemes  of  the  Commissioners. 

46.  Sir  George  Young  described  the  application  of  the  principle  of 
cy-pres  in  the  revision  of  charities,  as  follows^:; — 

“ In  the  first  place,”  he  said,  “ the  main  intention  of  the  founder  is  to  be  regarded, 
and  for  the  purpose  of  giving  effect  to  the  main  intention  the  means  prescribed  by 
the  founder  may,  if  necessary,  be  altered  ; secondly,  where  the  design  itself  requires 
modification,  there  are  various  ways  in  which  it  may  be  modified.  Amongst  others, 
to  take  the  case  of  a charity  which  has  largely  increased  in  wealth,  the  class  of 
beneficiaries  may  be  enlarged  ; another  class  would  not,  however,  be  substituted, 
nor  would  another  be  allowed  by  force  of  circumstances,  or,  as  a consequence  of 
general  legislation,  to  acquire  the  benefits.  . . . Purposes  found  harmful  or  liable 
to  abuse,  and  purposes  of  no  practical  benefit,  or  of  benefit  small  in  proportion  to 
the  funds  expended,  may  be  modified  or  superseded.” 

47.  Consolidation  of  charities. — In  using  these  adjustive  powers  for 
the  resettlement  of  charities  on  new  lines,^  it  has  been  the  policy  of  the 
Commissioners  to  suggest  that,  not  the  one  or  two  charities  only,  in 
regard  to  which  application  may  have  been  made  to  tliem,  but  all  the 

^ Tudor  on  Charities  and  Mortmain,  p.  202.  ^ Young,  31153.  ^ /iid.,  31142,  31143. 
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several  charities  administered  by  trustees  for  the  same  parish  or  in  the 
same  place  should  be  dealt  with  under  a common  scheme.  After  inquiry 
the  funds  which  are  available  are  then  consolidated  and  allotted  to 
different  purposes  according  to  a general  interpretation  of  the  doctrine 
of  cy-jyres.  This  doctrine  is  applied  specially  to  doles — gifts  payable, 
generally  speaking,  to  the  poor  of  a parish,  sometimes  given  or  be- 
queathed before  the  establishment  of  the  Poor  Law  of  Queen  Elizabeth, 
but  very  fequently  after  that  dated  The  conditions  under  which  these 
doles  have  been  provided  as  gifts  to  the  poor  are  very  various,  and,  dis- 
tributed merely  as  a supplement  to  the  small  resources  of  poor  persons, 
they  have  been  shown  to  be  very  injurious,  as  the  evidence  which  we 
will  submit  later  on  indicates.  Separation  of  charities  from  Poor 
Law  administration. — Accordingly  on  the  principle  of  cy-pres,  since 
Poor  Law  relief,  it  was  argued,  had  taken  the  place  of  doles,  doles  v/ere 
assigned  to  “ the  second  poor,”  as  the  poor  who  were  not  in  receipt  of 
poor  relief  were  called  ; “ and  the  doctrine  was  introduced  that  paupers 
were  not  entitled  to  the  benefit  of  the  charity,  but  the  second  poor 
only.”  This  application  runs  through  the  whole  scheme-legisla- 

tion of  the  Commission,  and  has  initiated  and  promoted  a division  of 
labour  between  the  Poor  Law  and  the  charities.  It  may  be  said  to  be 
both  a rule  of  law  and  a settled  policy  that  persons  in  receipt  of  Poor 
Law  relief  ought  not  to  receive  relief  from  endowed  charities  also.^ 

48.  Thus,  local  endowed  charities  have  been  consolidated  and  the 
income  of  the  dole  charities  has  been  made  applicable  to  certain  pur- 
poses set  out  in  schemes,  coupled  with  the  condition  that  the  benefits 
of  relief  under  the  schemes  should  be  restricted  to  those  who,  at  least, 
for  a specified  period,  had  not  been  in  receipt  of  Poor  Law  relief. 

49.  But,  while  a clear  line  has  been  drawn  between  the  Poor  Law 
and  endowed  charity,  the  conditions  under  which  endowments  of  the 
nature  of  doles  may  be  used  for  other  purposes  have  not  been  clearly 
marked.^  Doles,  indeed,  have  been  freely  applied  to  other  purposes. 
Already  in  1869,  under  the  Endowed  Schools  Act,  iha' cy-pres  method 
was  pushed  very  far  indeed,  and  that,  not  with  a view  to  the  expan- 
sion of  particular  charities  for  the  better  fulfilment  of  the  objects  for 
which  they  were  established,  but  with  a view  to  the  application  of  the 
charities  to  a new  purpose  altogether.'^  As  the  30th  Section  shows,  to 
receive  education  was  counted  a benefit  equivalent  to  any  benefit  that 
might  be  conferred  upon  the  people  even  by  a revised  application  of  the 
charities,  which  were  diverted  to  educational  uses.  That  section  is  still 
in  force.  It  is  as  follows  : — 

“ In  the  case  of  any  endowment,  which  is  not  an  educational  endowment  as 
defined  in  this  Act,  but  the  income  of  which  is  applicable  wholly  or  partially  to 
any  one  or  more  of  the  following  purposes  ; namely — doles  in  money  or  kind  ; 
marriage  portions  ; redemption  of  prisoners  and  captives  ; relief  of  poor  prisoners 
for  debt  ; loans  ; apprenticeship  fees  ; advancement  in  life  : or  any  purposes  which 
have  failed  altogether  or  have  become  insignificant,  in  comparison  with  the  magni- 
tude of  the  endowment,  if  originally  given  to  charitable  uses  in  or  before  the  year 
of  the  Lord  1800,  it  shall  be  lawful  for  the  Commissioners,  with  the  consent  of  the 
governing  body,  to  declare,  by  a scheme  under  this  Act,  that  it  is  desirable  to  apply 
for  the  advancement  of  education,  the  whole  or  part  of  any  such  endowment,  and 
thereupon  the  same  shall,  for  the  purposes  of  this  Act,  be  deemed  to  be  an  educa- 
tional endoAvment.” 


^ Young,  3116G  and  Appendix  to  Evidence,  Yol.  III.,  p.  G21.  “ Tudor  on  Charities 

and  Mortmain,  p.  1G7.  ^ Report  of  Select  Committee  on  Charitable  Trusts  Acts,  1884, 

p.  viii.,  and  Appendix  No.  iii.  The  Endowed  Schools  Act,  18G9,  Sec.  30.  Y'oung,  31154. 
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50.  So  far-reaching  is  this  clause  that  it  may  be  said  to  express  not 
so  much  an  application  of  the  doctrine  of  cy-2')Tes,  as  an  application  of 
the  doctrine  of  appropriation.^  The  general  end  of  benefiting  the  class 
of  poor  “ by  all  or  any  forms  of  relief  ” was  set  aside  for  “the  general 
end  of  benefiting  ” them,  and  others  not  poor,  by  the  education  of  their 
children.  “ In  fact,  alteration  of  the  manner  in  which  the  benefit 
has  been  conferred  has  been  expanded  ...  to  an  alteration  of  the 
benefit.  ...  A considerable  change  has  been  made  both  in  the  nature 
of  the  benefit  and  in  the  class  to  whom  the  benefit  came.”  Probably 
by  the  operation  of  Section  30  about  £19,788  of  the  annual  income  of 
charities  has  been  transferred  to  education,  and  a capital  sum  of 
£89,713  diverted  to  educational  purposes.^ 

51.  The  extended  use,  aj)plication  of  dole  charities  to  other  p)ur2:)oses. 
— In  1892  the  Commissioners  wrote  in  their  annual  Report  : — 

“Following  the  example  set  in  more  recent  times  by  the  Court  of  Chancery,  and 
fortified  by  the  high  authority  of  this  judgment  [that  of  the  late  Sir  G.  Jessel,  in 
1881,  when  Master  of  the  Rolls,  in  the  case  of  the  Camden  Charities  at  Kensing- 
ton], we  have  for  many  years  made  it  our  first  object,  in  framing  cy-pres  schemes 
for  dole  charities,  to  prescribe  such  an  application  of  their  funds  as  may  tend  in 
some  degree  to  confer  real  and  lasting  benefits  upon  the  poor,  consistently  with  a 
due  regard  for  the  main  intention  of  the  founders  of  those  charities.^  We  con- 
ceive, and  in  this  view  we  have  the  support  of  the  highest  authority,  that  the 
particular  directions  of  a founder,  for  the  distribution  of  funds  in  the  form  of 
doles,  are  but  means  to  the  general  end  of  benefiting  the  class  of  poor  sought  to 
be  helped  ; and  that  subsequent  changes  (to  use  the  language  of  Sir  G.  Jessel  in 
the  course  of  the  above-mentioned  judgment),  in  the  value  of  endowments,  in  the 
circumstances  of  the  locality  within,  or  of  the  population  for  the  benefit  of  which 
the  charity  is  administered,  in  the  times,  in  the  habits  of  society,  or  in  the  ideas  or 
practices  of  men,  are  sufficient  to  justify  the  substitution  of  other  and  improved 
means  for  the  attainment  of  the  object  proposed.” 

52.  On  this  principle,  in  the  case  of  the  city  parochial  charities  the 
application  of  the  parish  charities  were  by  statute  diverted  even  more 
widely.^  The  total  income  of  the  Central  F'und  of  the  City  Parochial 
Foundation  is  £52,654,  and  only  £5,000  is  made  applicable  for  charit- 
able relief — for  pensions.  A sum  of  £152,959  was  paid  out  of  the 
capital  of  the  City  Parochial  Foundation,  as  grants  towards  the  building 
of  polytechnics  and  institutes,  which  now  receive  grants  from  the  State 
like  other  technical  schools.  Of  the  principle  of  extending  the  area  of 
benefit,  the  scheme  was  a signal  illustration.  The  charities  previously 
restricted  to  residents  of  parishes  in  the  city  were  extended  to  the 
whole  police  area  of  the  Metropolis.  A still  further  departure  from 
the  doctrine  of  cy-j)res  was  permitted  by  the  Allotments  Extension 
Act,  1882,  Section  14,  where  it  is  enacted  that  if  part  of  the  endow- 
ment of  a charity  in  regard  to  which  the  Commissioners  make  a scheme 
is  in  land,  they  shall  authorise  the  trustees  of  the  charity  to  set  apart 
a portion  of  the  land  for  allotments. 

53.  Conclusion. — It  may  be  concluded,  therefore,  that,  while  the 
doctrine  of  cy-pres  has  been  applied  in  very  many  cases  of  particular 
charities,  the  State  has  adopted  the  plan  of  wholesale  transference 
of  dole  and  other  charities  to  educational  uses,  or,  as  in  London,  to 
general  philanthropic  purposes — if  the  objects  of  the  polytechnics  may 
thus  be  described— or,  as  in  the  case  of  allotments,  to  meeting  what 

1 Young,  31153.  ^ See  Charities  Appendix.  ^ App.  No.  xiii.  G.  Evidence, 

Vol.  III.,  p.  621.  •*  City  of  London  Parochial  Charities  Act,  1883.  Return  : Endowed 

Charities  (County  of  London),  1894-1904,  Vol.  8.,  p.  322,  Vol.  VI.,  pp.  936,  940,  954. 
Hayes  Fisher,  30936  (7). 
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was  held  to  be  a general  want  in  country  districts.  The  gravity  of  the 
assumed  social  demand  has  thus  broken  through  the  technicalities  of 
normal  procedure.  For  the  doctrine  of  cy-j)res  has  been  supplemented 
by  a doctrine  of  beneficial  appropriation ; and  perhaps  in  the  case  of 
doles  there  was  at  the  time  administrative  justification  for  this.  There 
was  a general  consensus  of  opinion  that  doles  were  injurious  when 
administered  on  the  conditions  usually  attached  to  them  ; but  even  if 
they  were  freed  from  those  conditions  there  was  generally  neither  in 
the  unions  nor  in  the  parishes  any  such  administration  of  relief  as 
would  turn  them  to  good  account.  Hence  resulted  their  diversion,  as 
we  have  pointed  out,  to  purposes  quite  unlike  those  for  which  they 
were  founded.  Had  an  administration  suitable  for  their  proper  use 
and  management  under  altered  conditions  been  forthcoming,  instead  of 
being  diverted  to  entirely  different  purposes,  they  might  reasonably 
have  been  placed  at  the  disposal  of  a suitable  authority  for  continued 
application  to  the  relief  of  the  poor  on  new  lines. ^ Such  an  authority 
we  would  desire  to  create.  And  in  view  of  this,  and  since  we  believe 
that  doles  maybe  turned  to  good  and  proper  account  for  relief  purposes, 
we  would  strongly  recommend  that  Section  30  of  the  Endowed  Schools 
Act  of  1869  should  be  repealed. 

IX. — The  Schemes  of  the  Charity  Commission. 

54.  The  purpose  usually  entered  in  schemes  for  charities. — Now, 
to  turn  to  the  schemes  themselves.  In  the  re-settlement  of  dole 
charities  under  schemes  it  was  desired  to  fulfil  two  objects;^  First, 
the  encouragement  among  the  poor  of  habits  of  providence,  thrift  and 
self-help  ; and,  secondly,  the  concentration  of  these  endowments  upon 
assistance  to  the  poor  at  the  times  of  their  special  and  certain  need, 
namely,  in  sickness  and  in  old  age.”  With  these  objects  the  schemes 
usually  enable  the  trustees  to  apply  the  funds  of  the  charity  under 
their  care  in  the  following  ways : (I)  They  may  make  subscriptions  or 
donations  : — 

(а)  In  aid  of  dispensaries,  hospitals  and  convalescent  homes  or 
any  institution  in  which  persons  suffering  from  any  bodil3Mnfirmity 
are  taught  a trade  or  employment  so  as  “ to  secure  the  benefits  of 
these  institutions  for  the  objects  of  the  charity.” 

(б)  In  aid  of  any  provident  club  or  society  established  in  or  near 
the  said  parish  for  the  supply  of  coal,  clothing  or  other  necessaries. 

(c)  Any  duly  registered  and  accessible  provident  or  friendly  society. 

The  clause  respecting  medical  relief  has  been  useful  it  is  stated  and 
has  led  to  good  results.  The  clause  respecting  friendly  societies  has 
not  been  so  operative. 

(2)  The  trustees  may  also  make  contributions  for  the  following  pur- 
poses : the  supply  of  nurses ; the  payment  of  the  expenses  of  travelling 
to  hospitals  or  convalescent  homes  ; the  purchase  of  annuities  ; the  cost 
of  outfit  on  entering  a trade,  or  occupation,  or  service ; passage  money 
for  emigration  ; the  provision  of  “ proper  care  and  supervision  for  poor 
persons  requiring  temporary  change  of  air  or  special  protection  or  treat- 
ment”; the  provision  or  maintenance  of  recreation  grounds;  the  ac- 
quisition of  open  spaces  or  the  maintenance  of  any  reading  room,  library, 
or  workman’s  club ; the  support  of  any  accessible  museum,  art  collec- 

' Fortieth  Report  of  the  Charity  Commissioners,  1893,  Secs.  (24),  (25),  and  (2t3). 
^ Young,  31141.  App.  No.  xiii.,  Yol.  III.,  pp.  615  and  621. 
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tion,  or  art  arid  industrial  exhibition ; and  the  provision  of  technical  or 
art  instruction. 

In  this  class  “the  provision  of  emigration,”  Sir  George  Young  says, 
is  “liable  to  a good  deal  of  objection.”  “The  conversion  of  eleemosy- 
nary funds  to  the  provision  of  recreation  grounds  or  the  maintenance 
of  workman’s  clubs,  is,”  he  states,  “obviously  open  to  difficulty,  and  is 
probably  only  possible  in  special  cases,  and  only  expedient  where  there 
is  plenty  of  money.”  And  this  applies  still  more  to  the  clauses  relating 
to  museums  and  art  collections.  -- 

Finally,  (3)  as  a third  class  of  permitted  expenditure,  there  come : — 
(a)  The  supply  of  clothes,  lirien,  bedding,  fuel,  tools,  medical  or 
other  aid,  including  surgical  appliances,  in  sickness,  disability  or 
infirmity,  food  or  other  articles  in  kind  to  an  amount  not  exceeding' 
£ in  any  one  year  ; ^ and 

(h)  Temporary  relief  in  money,  by  way  of  loan  or  otherwise,  in 
the  case  of  unexpected  loss,  or  sudden  destitution,  to  an  amount 
not  exceeding  £ in  any  one  year. 

There  is  also  sometimes  a clause  which  permits  the  payment  of  contri- 
butions towards  apprenticeship.  The  first  of  the  two  clauses  (a)  and 
(6)  represents  “ the  limit  to  which  the  Commissioners  consider  them- 
selves able  to  cut  down  the  pernicious  operation  of  promiscuous  dole 
charities.”  Of  the  second  clause  (b)  it  is  said  that  “ the  standard  repre- 
sented by  the  clause  is  still  a little  higher  than  that  which  can  be  en- 
sured in  all  cases  throughout  the  country.” 

55.  Relative  utility  of  the  ^purposes  allo%ued  in  schemes.  The  better 
plan  of  general  uses  for  distress. — On  these  statements  we  would 
make  some  comment.  Of  the  ways  of  spending  permitted  by  the 
schemes,  that  for  the  encouragement  of  habits  of  providence,  thrift  and 
self-help  does  not  appear  to  have'succeeded.  Only  wealthy  charities  can 
help  to  provide  recreation  grounds  or  open  spaces,  or  to  maintain  work- 
ing men’s  clubs  and  museums.  “Emigration”  is  liable  to  objection. 
The  “temporary  relief,”  clause  (b)  works  fairly  well.  But  considered 
from  the  point  of  view  of  useful  co-operative  charity  these  many 
divisions,  we  must  say,  appear  to  us  to  be  of  very  doubtful  advantage. 
Provision  of  means  of  inquiry. — The  requirements  of  particular  cases 
of  distress  properly  understood  and  provided  for,  personally  and  other- 
wise on  some  reasonable  plan,  are  in  our  opinion  the  true  guide  to  the 
best  use  of  the  resources  of  a charity.  And  as  has  been  shown  in  the 
evidence  the  co-operation  of  the  endowed  charities  with  the  charity  of 
voluntary  societies  and  private  individuals  will  add  greatly  to  the 
sufficiency  of  the  assistance  which  they  give ; and  further,  this  co- 
operation is  often  the  means  of  connecting  the  administration  of  the 
endowed  charity  with  actual  personal  work.  To  prevent  the  trustees 
reverting  to  doles  the  purposes  for  which  the  money  available  under 
the  scheme  might  be  used  has  been  stated  in  very  great  detail.  What 
is  required  is  money  applicable  to  any  of  the  needs  of  distress  as  they 
arise,  subject  to  the  main  principle  “ the  encouragement  among  the 
poor  of  habits  of  providence,  thrift  and  self-help,  but  not  applicable  for 
doles.” 

56.  If  sufficient  inquiry  is  not  forthcoming  to  ascertain  the  data 
necessary  for  such  a purpose,  it  were  better  that  the  income  of  the 
charity  should  be  reserved  till  means  for  making  proper  inquiry  are 
arranged.  But  provision  should  be  made  expressly  for  this,  as  to  a 

__  ~ p.  619. 
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certain  extent  it  now  is,  by  the  terms  of  the  scheme  itself.  In  the  case 
of  almspeople  and  pensioners  the  trustees  are  now  required  to  make 
inquiries  in  regard  to  applicants  for  appointment ; and  it  is  said  that 
“ in  the  less  populous  parishes  and  places  the  means  of  securing  inquiry 
are  sufficient  or  might  easily  be  made  so.”  ^ 

“If  a body  of  trustees  came  to  us,”  Sir  George  Young  stated,-  “and  said  there  is 
more  work  than  we  can  do,  we  could  reinforce  them,  of  course,  or  we  could  give 
the  powers,  which  after  all  they  could  take  v/ithout  assistance  or  leave,  to  act  by 
agents  or  by  committees  to  obtain  information,  or  to  utilise  the  services,  whether 
of  clergy,  medical  men,  benevolent  persons,  district  visitors,  and  others.  ...  In 
various  old  towns  whose  charities  are  numerous,  abuses  are  very  apt  to  exist,  but 
even  there  it  is  not  for  want  of  power  that  proper  inquiry  is  not  made.  ...  It  is 
notorious  that  charities  in  past  times  and  probably  in  present  times  have  been  made 
the  means  of  political  influence,  or  have  been  utilised  for  the  purpose  of  private 
interest.  . . . Any  reasonable  expense  for  making  inquiries  would  be  allowed  by  the 
Charity  Commissioners.  ...  In  very  populous  places  the  difficulties  are,  of  course, 
greater,  and  there  we  have  alwa3^s  been  on  the  watch  for  suggestions  as  to  the  best 
way  of  meeting  them  ; thus  we  have  given  power  to  the  trustees  to  avail  them- 
selves of  the  local  Charity  Organisation  Societies.” 

57.  Means  of  visitation  necessary.  Insufficient  staff  of  the  Cono- 
mission  for  these  and  other  purposes. — To  ensure  that  the  standard 
of  work  is  such  as  we  have  deemed  reasonable,  another  condition  also 
has  to  be  fulBlled.  Some  method  of  visitation  should  be  adopted  in 
order  to  ascertain  that  the  work  of  the  charities  for  which  schemes  have 
been  made  is  well  and  usefully  conducted.  But  the  staff  of  the  Charity 
Commission  does  not  at  present  permit  of  their  making  any  except 
casual  inspections  ^ This  deficiency  affects  the  whole  administration. 

“ The  Commissioners  ought  to  have  power  to  see  that  all  their  schemes  are 
carried  out,  but  they  have  not  sufficient  staff  or  power  to  do  so.  There  is  no 
sufficient  means  of  supervising  the  action  of  trustees  to  ensure  that  they  will  obey 
the  scheme.  A good  deal  of  correspondence  might  be  saved  and  some  differences 
which  are  not  now  settled  might  be  settled  if  we  had  rather  more  staff  to  deal  with 
cases  of  complaint.  We  have  a department  which  classifies  the  annual  accounts 
carefully  and  produces  them  as  wanted,  whenever  a case  is  taken  up,  and  examines 
them  so  far  as  possible  ; but  there  is  no  sufficient  staff  provided  for  proper  exami- 
nation of  the  accounts."*  Still  less  have  we  power  to  audit  or  surcharge.” 

Thus,  however  carefully  drawn  the  schemes  may  be,  the  staff  necessary 
to  ensure  that  the  system  of  supervision  set  in  force  by  the  Charitable 
Trusts  Acts  is  properly  applied  is  lacking,  and  still  more  is  the  staff 
insufficient  to  meet  the  demands  of  any  large  and  well-directed  extension 
of  that  system. 

58.  Conclusion. — We  are  of  opinion  then,  that  under  proper  safe- 
guards “ doles  ” and  other  similar  charities  should  be  used  more  definitely 
for  eleemosynary  purposes  proper  than  the  schemes  suggest — extremely 
useful  as  these  schemes  have  often  undoubtedly  been  ; that  the  Commis- 
sion should  have  power  to  audit  ; * and  that  the  Commission  should  be 
staffed  sufficiently  well  to  enable  it  to  supervise  the  working  of  the 
schemes  and,  when  necessary,  to  revise  them. 

X. — Boards  of  Trustees. 

59.  The  selection  of  Trustees. — In  the  draft  schemes  for  the  adminis- 
tration of  endowed  charities  submitted  to  us  by  Sir  George  Young  it  is 
arranged  that  the  body  of  trustees  should  when  complete  consist  of  a 
certain  number  of  competent  persons  appointed  as  ex  officio  trustees,  as 

* It  may  be  mentioned  that  under  Sec.  58  of  the  Local  Government  Act  of  1894  it  is 
held  that  the  auditors  of  the  Local  Government  Board  have  the  power  of  auditing  the 
accounts  of  charities  of  which  the  parish  council  are  the  trustees. 

* Appendix,  Yol.  III.,  p.  GIG.  Young,  31151,  31152.  ^ Ibid.,  31145,  31149,  31150. 

•*  i/nU,  31178,  31209. 
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representative  trustees,  and  as  co-optative  trustees.^  The  ex  officio 
trustees  consist  generally  of  local  persons  specially  concerned  in  the 
administration  of  the  charity  by  reason  of  their  office,  as  for  instance, 
the  rector  or  vicar  of  the  parish  or  parishes  to  which  the  charities 
belong,  or  the  mayor  of  the  borough,  or  the  chairman  of  the  parish 
council.^  The  representative  trustees  are  appointed  direct  by  the  bodies 
that  are  given  the  right  of  representation,  such  as  the  parish  council  or 
a town  council.  The  co-optative  trustees  are  appointed  for  a term  of 
years  by  the  resolution  of  the  trustees.  On  this  method  some  comments 
are  made  by  Sir  George  Young.  He  says  : — 

“ There  is  no  doubt  that  many  of  those  who  serve  upon  parish  councils  or  town 
councils  are  not  on  a line  with  the  Charity  Commissioners  in  their  opinion  as  to  the 
comparative  effects  of  dole  charities  and  of  the  substituted  provisions.  Therefore, 
the  representatives  of  these  bodies  very  often  take  a line,  which  becomes  of  more 
importance  owing  to  their  representative  position,  in  opposition  to  the  principles 
which  have  been  recommended  by  the  experience  of  the  Charity  Commissioners, 
and  there  are  indications  that  these  matters  are  being  introduced  into  local  elections, 
and  that  an  amount  of  what  I fear  I must  call  popular  prejudice  is  not  an  altogether 
unheard-of  method  of  commending  a candidate  to  the  electors.  ...  I confess  that 
I regard  the  general  effect  of  the  introduction  of  representatives  into  the  Board  of 
Trustees  as  beneficial  ; ...  it  is  necessary  to  bear  that  in  mind,  for  instance,  when 
the  Commissioners  are  being  pressed,  as  they  are  being  pressed  by  a resolution  of 
the  House  of  Commons,  though  not  by  an  Act,  to  constitute  in  all  cases  as  a 
majority  of  the  trustees  representatives  of  the  local  authority  * . . . Without  rais- 
ing objections  to  this  ...  I would  very  strongly  urge  that  my  successors  should  be 
left  to  exercise  the  discretion  that  they  have  hitherto  enjoyed,  and  that  undue 
pressure  should  not  be  brought  to  bear  upon  them  to  proceed  too  fast  in  this 
direction.  ...  It  must  be  remembered  that  persons  are  elected  to  town  councils 
and  parish  councils  for  certain  purposes,  and  those  purposes  are  not  in  general  the 
administration  of  charity.”  ^ 

60.  And  in  answer  to  the  question,  Who  arc  the  local  authorities  who 
would  be  consulted  upon  the  draft  of  a scheme  ? the  answer  was  ; — 

“ The  district  councils  frequently,  *the  parish  councils  invariably,  and  town  coun- 
cils invariably.  . . . boards  of  guardians  we  should  not  consult  as  such.  We  should 
consult  them  in  the  form  of  local  district  councils  and  corporations  which  cover  the 
same  ground,  but  boards  of  guardians  as  such  we  do  not,  as  a rule,  consult  ; they 
would  not  be  considered  a local  authority  for  the  purpose.” 

61.  This  evidence  suggests  two  points  of  clifficulty  which  would  have 
to  be  met  in  any  reorganisation  of  endowed  charities  with  a view  to 
meeting  distress.  The  witnesses,  as  we  shall  see,  state  again  and  again 
that  there  is  no  co-operation  between  the  endowed  charities  and  the 
Poor  Law  Guardians.  This  might,  we  think,  be  in  some  measure  pre- 
vented if  boards  of  guardians  were  consulted  with  a view  to  the 
administration  of  the  charity  being  an  independent  but  recognised  part 
of  the  local  arrangements  for  the  purposes  of  relief  and  assistance. 
And  next  it  is  evident  that  to  carry  out  a scheme,  the  election  upon  the 
board  of  representatives  of  bodies  created  for  quite  other  purposes  must 
prove  to  be  a very  unsuitable  method.^  In  practice,  such  an  election 
may  be  a merely  indiscriminate  appointment  of  persons  who  are  not  in 
any  way  specially  qualified  to  fulfil  the  duties  of  charitable  administra- 

* No  resolution  was  passed.  A motion  w^as  proposed  that  in  their  schemes  the  Charity 
Commissioners  should  “ provide  for  the  election  of  a majority  of  the  Trustees  by 
representative  Authorities  ” ; but  the  debate  was  adjourned  and  no  motion  was  adopted. 

^ Young,  31142-31148.  Report  of  Select  Committee  on  Charitable  Trusts,  1884,  p.  ix.. 
No.  306  ; and  Extracts  from  the  Fortieth  (for  1892)  Annual  Report  of  the  Charity 
Commission,  reprinted  on  p.  325  of  the  Report  of  the  Select  Committee  on  Charity 
Commission.  221.  - Vol.  III.  of  Evidence,  Appendix,  p.  613.  “ Young,  31145,  31146, 

31147.  ^ Cf.  Report  made  to  the  Royal  Commission  on  the  Poor  Law  respecting  en- 

dowed and  voluntary  charities,  by  Mr.  A.  C.  Kay  and  Mr.  H.  V.  Toynbee  (1908),  p.  59. 


PART.  VIL 


30  CHARITIES  AND  THE  RELIEF  OF  DISTRESS. 

tors.  To  administer  charitable  help  usefully,  it  would  be  better,  we 
think,  that  the  trustees  should  have  comparatively  large  powers  of 
co-optation  on  the  settled  understanding  that,  as  far  as  possible,  the 
persons  co-opted  should  be  qualified  to  be  suitable  members  of  the 
board,  by  their  general  knowledge  of  the  subject  or  by  their  cognate 
knowledge  of  some  department  of  work. 

XL — Other  Methods  of  Registering  Charities. 

62.  Registration  under  the  Friendly  Societies  Act,  1896. — Before 
passing  to  the  evidence  submitted  to  us  respecting  the  working  of 
endowed  and  other  charities,  we  may  conveniently  refer  here  to  methods 
of  registering  charitable  societies  other  than  those  connected  with  the 
Charity  Commission.^  Charitable  societies  can  register  under  the 
Friendly  Societies  Act  of  1896,  Section  8,  as  “ Societies  other  than 
friendly  societies  (in  this  Act  called  benevolent  societies)  for  any  benevo- 
lent or  charitable  purpose.”  Every  registered  society  is  required  to 
have  a registered  office,  to  appoint  trustees,  to  submit  its  accounts  to 
audit  annually,  to  make  an  annual  Return  showing  separately  its  expen- 
diture in  respect  of  the  several  objects  of  the  society,  to  deliver  to  every 
person  on  demand  copies  of  rules  ; to  supply  copies  of  its  annual  Return  ; 
and  to  allow  the  inspection  of  its  books.  With  these  duties  it  has 
certain  privileges.  It  can  legally  hold  property  (in  the  case  of  benevo- 
lent societies,  not  exceeding  one  acre)  and  other  kinds  of  property  in 
the  names  of  trustees.  It  has  remedy  against  fraud  on  summary  con- 
viction “whilst  the  only  criminal  remedy  against  fraud  by  its  members 
open  to  an  unregistered  society  is  confined  to  cases  of  larceny  or 
embezzlement.” 

“ If  the  society  has  stock  in  the  funds  in  the  names  of  trustees  and  the  trustee  is 
away  from  the  United  Kingdom,  becomes  bankrupt,  etc.,  instead  of  having  to  apply 
to  the  High  Court  of  Justice  or  to  take  any  other  proceedings  which  it  would  have 
to  do  if  unregistered,  it  can  have  the  money  transferred  by  direction  of  the  Chief 
Registrar  on  payment  of  £1  fee.” 

And  there  are  provisions  for  the  settlement  of  disputes  by  reference  to 
the  Chief  Registrar  or  to  a County  Court  or  a Court  of  Summary 
Jurisdiction. 

' 63.  The  Act,  it  will  be  noted,  does  not  interfere  with  the  decisions 

and  work  of  the  registered  society.  The  rules  of  the  society  must  be 
consistent  with  the  terms  of  the  Act ; and  the  forwarding  of  accounts 
and  Returns  and  the  opportunities  afforded  by  this  and  other  business 
lea’d  to  the  Registrar  becoming  both  an  inspector  of  accounts  and  a 
friendly  advisor.  But  his  powers  cease  there.  The  society  remains 
independent.  He  does  not  control  its  investments  nor  require  it  to 
adopt  one  set  of  rules  and  one  only,  nor  in  the  case  of  a friendly  society 
does  he  fix  and  determine  the  scales  of  payment  and  the  range  of 
benefits.  He  stands  as  a kind  of  official  guarantor  to  the  members  of 
societies  and  to  the  public  that  the  work  of  the  societies  will  be  con- 
ducted in  a businesslike  manner.  If  a society  does  not  register,  it  is 
not  compelled  to  do  so.  But  the  general  status  obtained  by  registration 
is  an  advantage  to  a society,  in  addition  to  the  privileges  and  the  support 
and  security  which  the  Act  affords. 

64.  We  may  compare  the  system  of  registration  enforced  by  the 
Friendly  Societies  Act  with  the  system  of  accountancy  and  supervision, 

^ Friendly  Societies  Act,  1896,  59  and  60  Viet.,  c.  25,  Sections  8,  24,  25,  26,  27,  39,  40, 
47,  55,  68. 
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9,dopted  under  the  Charitable  Trusts  Acts.  In  the  former  case  members, 
officials,  and  trustees,  who  may  be  ignorant  of  actuarial  methods  neces- 
sary to  their  business  and  who  may  heed  protection  against  fraud,  are 
guided  by  the  procedure  of  the  Act  and  by  the  counsels  of  the  Registrai\ 
In  the  latter  case  the  recipients  of  the  charity  and  those  who  may  claim 
under  its  conditions  may  be  inclined  to  guard  its  bounty  jealously  as 
against  all  outside  interference.  But  they  can  have  no  part  in  its 
government  as  members.  Their  interests  are  in  the  hands  of  the 
trustees  of  the  charity.  And  mutatis  mutandis  the  Charity  Commission 
is  like  the  Chief  Registrar  the  authority  for  seeing  that  the  trustees  do 
their  duty  ; and  similar  machinery  is  required  both  in  the  one  case  and 
in  the  other.  The  Charity  Commission  deal  only  with  endowed  charities 
— with  the  trustees  of  the  dead  hand.  The  Registrar  deals  with,  and 
through,  responsible  trustees  who  hold  office  for  the  enforcement  of 
interests  in  which  all  the  members  are  directly  concerned.  But  in  both 
cases,  there  is  the  condition  to  which  Sir  George  Young  drew  attention. 
The  institution  is  dealing  with  the  interests  not  of  the  passing  generation 
only,  but  in  a great  measure  with  the  interests  of  its  successors.  The 
claims  of  one  generation  are  closely  involved  in  those  of  another  ; the 
investments  are  held  in  common  for  all  members ; the  society,  by  the 
nature  of  its  privileges  and  by  its  registration,  assumes  a kind  of  civic 
personality.  Its  property  has  for  these  reasons  to  be  safeguarded  from 
the  point  of  view  of  its  members  and  of  the  community.  There  must  be 
continuous  accountability,  and  the  society  cannot  dissolve  except  formally 
and  on  certain  terms.  That  this  is  an  argument  applicable  to  other  than  en- 
dowed charities  is  proved  by  the  fact  that  not  friendly  societies  only  but 
“benevolent  and  charitable  societies”  take  advantage  of  the  Act.^ 
These  societies,  however,  in  London  at  least,  are  with  one  exception — a 
hospital — benevolent  societies,  whose  members  are  eligible  to  receive 
charitable  benefits  under  various  conditions  by  reason  of  their  payments 
to  a common  fund,  and  not  societies  for  the  grant  of  eleemosynary 
benefits  to  outsiders  who  have  paid  into  no  such  fund.  But  in  spite  of 
this  difference,  the  argument  in  favour  of  some  continuity  of  public 
supervision  may  be  pushed  one  step  further  and  applied  to  yet  one  class 
more.  If  it  applies  to  voluntary  “ benevolent  ” societies  it  applies, 
though  on  rather  different  grounds,  to  voluntary  eleemosynary  societies. 
They,  too,  are  in  most  cases  managing  their  funds  and  carrying  on  their 
work  for  others  than  the  members  of  the  passing  generation.  Their 
organisation  involves  considerations  that  affect  their  future  adminis- 
trators very  greatly.  Sir  George  Young  said  : — 

“ It  has  appeared  to  me  that  a line  might  be  drawn  in  regard  to  endowments  arising 
out  of  voluntary  contributions,  of  which  the  principal  intention  at  the  time  seems  to 
have  been  that  they  should  have  been  spent  as  received,  namely,  if  the  administrators 
at  the  moment  said  : ‘ With  regard  to  this  sum  that  has  now  come  in,  we  will  not 
spend  it  this  year,  or  next  year,  but  w'e  will  put  it  by  and  use  the  income  of  it,’  and, 
if  that  continues,  that  it  might  be  considered  that  they  had  power  to  confer  upon  it, 
and  that  they  did  confer  upon  it,  the  nature  of  an  endowment.  It  would  seem 
rather  hard,  after  one  generation  of  prudent  administrators,  taking  advantage  of  a 
windfall  or  of  a wind  that  filled  their  sails  and  filled  their  coffers  with  money,  had 
abstained  from  dispersing  everything  that  came  in,  and  had  formed  a nucleus,  which 
would  enable  the  charity  to  tide  over  bad  times  in  future,  that  that  nucleus,  that 
accumulation  should  still  so  far  retain  the  character  of  a voluntary  contribution  in 
the  eyes  of  the  law,  as  to  be  liable  to  expenditure  in  any  year  that  a body  of  ad- 
ministrators who  had  more  extravagant  or  less  cautious  ideas  happened  to  find 
themselves  in  possession  of  it.” 

^ Reports  of  the  Chief  Registrar,  Part  A.,  App.  ii.,  p.  78,  London,  1905.  * Young  31243. 
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Go.  Registration  and  incorporation  under  the  Comj^anies  Act, 
18G7. — There  are  many  societies  which  have  investments  which  are  in  the 
nature  of  an  endowment,  that  is  to  say,  the  income  drawn  from  their 
investments  is  used  to  supplement  voluntary  contributions  ; and  the 
capital  itself  is  seldom  realised  and  used  for  current  purposes.  And  it 
may  be  thought  that  to  treat  this  capital  as  an  endowment  and  make  it 
impossible  for  the  managers  to  realise  it  without  the  permission  of  the 
Charity  Commissioners  would  be  to  impose  too  great  a restriction  on  the 
charity  ; but  intervention  need  not  be  pushed  so  far.  Charitable  societies 
in  want  of  the  kind  of  security  that  Sir  George  Young  would  desire  to 
give  them  are  using  as  sufficient  for  their  purpose  the  registration  which 
is  placed  within  their  reach  by  the  Companies  Acts.  Under  Section  23 
of  the  Companies  Act,  1867,  an  association  for  the  purpose  of  “ promoting 
commerce,  art,  science,  religion,  charity,  or  any  other  useful  object,  which 
does  not  involve  the  division  of  profit,  may,  if  it  obtains  the  licence  of 
the  Board  of  Trade,  be  incorporated  by  registration  with  limited  liability, 
but  without  the  addition  of  the  word  ‘ limited’  to  its  name.”  Here,  as 
in  the  case  of  eleemosynary  charities,  the  benefits  of  the  charity  are 
available  for  the  common  good,  not,  as  is  usually  the  case  in  benevolent 
societies,  for  the  charitable  advantage  of  particular  members.  Under 
the  Companies  Acts  by  the  Memorandum  of  Association  the  association 
provides  for  the  proper  application  of  its  funds  and  for  the  liability  of 
members  in  the  event  of  the  association  being  dissolved.  True  accounts 
have  to  be  kept,  and  to  be  open  to  the  inspection  of  members.  Once  a year 
the  accounts  have  to  be  examined  and  the  correctness  of  the  balance 
sheet  ascertained  by  one  or  more  properly  qualified  auditors.  On  the 
other  hand  the  subscribers  of  the  Memorandum,  together  with  such 
other  persons  as  may  from  time  to  time  become  members  of  the  company, 
are  a body  corporate  by  the  name  contained  in  the  Memorandum  of 
Association,  capable  forthwith  of  exercising  all  the  functions  of  an  in- 
corporated company  and  having  perpetual  succession  and  a common  seal, 
with  power  to  hold  lands. 

66.  The  number  of  charitable  associations  registered  under  Section  23 
were  four  in  1904',  eleven  in  1905,  ten  in  1906,  and  seven  in  1907. 

67.  Conclusion. — Subject,  then,  to  the  further  consideration  of  the 
question,  which  must  follow  our  examination  of  the  present  position  of 
endowed  and  voluntary  charities,  we  would  conclude  that  the  pre- 
sumption is  that  some  registration  and  supervision  of  voluntary  charities 
is  desirable,  at  least  on  the  lines  common  to  the  Charitable  Trusts  Acts, 
the  Friendly  Society  Act  of  1896.  and  the  Companies  Act  of  1867.  In 
these  cases  registration  carries  with  it  requirements  that  tend  to  secure 
careful  and  businesslike  management,  combined  with  privileges  which 
give  to  the  society  which  registers  some  of  the  advantages  of  in- 
corporation. 

68.  But  to  set  out  the  facts  fully  for  our  purpose,  we  have  still  to  refer 
to  one  or  two  legislative  provisions  that  bear  upon  charities. 

XII. — Further  Acts  Affecting  the  Registration  or  Adminis- 
tration OF  Charities. 

69.  Registration  of  endoiued  charities  at  County  Councils  and  the 
Councils  of  County  Boroughs. — The  Local  Government  Act  of  1888 
transferred  to  the  county  councils  and  the  councils  of  county  boroughs 
the  registration  of  charitable  gifts,  which  was  conducted  formerly  at  the 
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office  of  the  clerk  of  the  peace  of  the  county  or  city  or  town  being  a 
county  in  itself,  under  52  Geo.  III.  c.  102.^  The  registration  was  made 
by  a memorial  or  statement  of  the  real  and  personal  estate  and  the  in- 
come, investments  and  objects  of  charities  and  charitable  donations  for 
the  benefit  of  any  poor  or  other  persons  in  any  place  in  England  or 
Wales,  with  the  names  of  the  founders  or  benefactors  and  the  persons 
having  custody  or  control  of  deeds  and  other  documents.  The  Act  extends 
only  to  endowed  charities  as  defined  in  Section  10,* *  and  is,  it  would 
seem,  practically  obsolete. 

70.  In  1892,  a Charities  Inquiries  (Expenses)  Act  was  passed  “ to  au- 
thorise the  councils  of  counties  and  county  boroughs  to  contribute  to  the 
expenses  ot*  inquiries  into  certain  charities.”  ^ These  inquiries  were  “con- 
ducted by  the  Charity  Commissioners  into  any  charities  which  are  by  the 
trusts  governing  their  administration  expressly  appropriated  in  whole  or 
in  part  for  the  benefit  of  their  county  or  county  borough  or  of  any  part 
thereof.”  They  were  made  in  regard  to  London  and  to  thirteen  counties 
and  the  West  Riding  of  Yorkshire  and  in  some  county  boroughs.  But 
the  method  has  not  been  generally  applied.  Yet,  if  it  were  managed  on 
economic  lines,  it  would,  with  the  information  already  in  the  hands  of 
the  Commissioners,  provide  the  data  for  a most  useful  and  handy  scheme 
of  reference  and  registration.  The  Charitable  Trusts  Acts  indeed  do 
not  require  the  Charity  Commissioners  to  keep  a register  of  charities, 
but  it  appears  that  by  the  necessities  of  their  work  a register  has  been 
compiled.  We  have  already,  therefore,  a central  register  at  the  Charity 
Commission  and  a method  which  might  be  utilised  for  its  extension  for 
practical  purposes ; and  the  question  arises  how  we  may  best  turn  these 
to  account  for  the  better  administration  of  charity  generally.^ 

71.  It  should  be  added,  that  the  results  of  the  co-operation  of  the 
Commission  with  the  county  and  borough  councils  has  been  the  discovery 
of  unknown  charities,  the  rescue  of  charities  which  were  in  danger  of 
being  lost,  and  the  ascertainment  of  cases  of  improper  administration 
on  the  part  of  trustees  of  charities.^  These  results  suggest  that  an 
altogether  closer  relation  between  the  Charity  Commissioners  and  local 
administration  would  be  desirable;  and  if  local  committees  were  formed 
in  some  definite  relation  to  the  endowed  charities  and  to  the  Charity 
Commission — especially,  so  far  as  it  may  be  possible,  in  some  friendly 
and  even  informal  consultative  relation,  the  wish  expressed  to  us  by 
Sir  George  Young  might  be  yet  further  realised.  “We  court,”  he  said, 
“ the  opportunity  of  utilising  the  best  experience  of  those  engaged  in 
charity  work.  Anything  which  would  tend  to  increase  the  relationship 

* That  is,  it  does  not  extendito  any  charity  or  charitable  donation  not  issuing  out  of 
or  secured  upon  lands,  tenements,  or  hereditaments,  or  directed  by  the  donor  or 
founder  to  be  secured  thereon,  or  to  be  permanently  invested  in  Government,  or 
public,  stocks  or  funds,  or  to  any  charitable  donation  which,  by  the  direction  of  the 
donor  or  by  the  lawful  rules  of  any  charitable  institution  may  be  wholly  or  in  part 
expended  in  and  about  the  charitable  purpose  to  whicbthe  same  may  have  been  given, 
at  the  discretion  of  the  governors,  directors,  managers  or  trustees  of  such  charitable 
institution. 

* Local  Government  (England  and  Wales)  Act,  1888,  51  and  52  Viet.,  cap.  41,  Sec.  3 
(xv.).  Tudor  on  Charities  and  Mortmain,  p.  307.  ^Charities  Inquiries  Act,  55  and  56 
Yict.,  c.  15.  Thirty-sixth  Report  of  the  Charity  Commission  for  England  and  Wales 
[Cd.  5685],  pp.  12  and  13,  and  references  in  subsequent  reports,  especially  App.  B : 
Forty-fourth  Report,  p.  48.  [Cd.  8413].  ^Thirty-seventh  Report,  p.  13  ; and  other 
subsequent  Reports.  [Cd.  5986].  ^ Young,  31190,  and  Thirty-ninth  Report  of  the 

Charity  Commission,  p.  19,  and  other  Reports  of  the  Commission. 
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between  the  Charity  Commissioners  and  those  who  are  engaged  in  per- 
sonal charity  work  ought  to  be  encouraged.” 

XIII. — Corporation  and  Parish  Council  Trustees. 

72.  Next  as  to  municipal  corporations.  By  the  Municipal  Corpora- 
tions Act  of  1835  under  Section  71  the  policy  was  adopted  of  divesting 
the  corporations  of  estates  held  by  them  under  special  charitable  trusts 
and  of  providing  other  Trustees  in  their  place. ^ The  administration  of 
the  Charities  was  kept  “entirely  distinct  from  that  of  the  public  stock 
and  borough  fund.”  Again,  under  the  Corporations  Act  of  1883,  if  a 
municipal  corporation  was  dissolved,  the  Charity  Commissioners  were 
/‘empowered  by  means  of  schemes  to  vest  their  property  in  the  charities 
in  other  persons  or  bodies  corporate,  as  they  might  think  right  for  the 
benefit  of  the  inhabitants.”  Thus  municipal  charities  have  been  freed 
from  the  corporations  that  formerly  controlled  them.  Both  legal  estate 
and  administration  are  in  other  hands.  The  point  is  of  importance. 
If  the  charities  in  towns  were  reorganised,  the  trustees  might  be 
appointed  by  a local  board  of  charities  and  the  direct  connection  with 
the  municipality  would  then  cease.^ 

73.  By  the  Local  Government  Act  of  1894  the  parish  councils  in  rural 
parishes  were  in  certain  cases  made  the  local  authority  for  holding  the 
property  of  parochial  charities,  but  not  as  a rule.®  A parochial  charity, 
as  distinguished  from  ecclesiastical  charities,  is  defined  as  “ a charity  the 
benefits  of  which  are,  or  the  separate  distribution  of  the  benefits  of 
which  is,  confined  to  the  inhabitants  of  a single  parish,  or  of  a single 
ancient  ecclesiastical  parish  divided  into  two  or  more  parishes,  or  of  not 
more  than  five  neighbouring  parishes.”  The  legal  interest  in  all  the 
property  of  these  charities,  which  had  formerly  been  vested  in  overseers 
with  or  without  churchwardens,  passed  to  the  parish  council.  The 
churchwardens  and  overseers  were  superseded  by  trustees  appointed  by 
the  parish  council ; and  with  the  consent  of  the  Charity  Commissioners 
trustees  other  than  churchwardens  and  overseers  were  allowed  to  transfer 
property  held  for  any  public  purpose  connected  with  a rural  parish  to 
the  parish  council. 

74.  Under  the  London  Government  Act  of  1899  provision  is  made  for 
the  vesting  in  the  borough  councils  of  all  legal  interest  in  property 
hitherto  vested  in  churchwardens  and  overseers,  other  than  property 
connected  with  the  affairs  of  the  church,  and  for  appointing  trustees  in 
place  of  the  overseers.^ 

75.  In  those  cases  the  property  vests  in  the  local  authority,  the  ad- 
ministration lies  with  trustees  ; and  the  facts  suggest  that  if  a local 
centre  for  the  administration  of  charitable  relief  were  desired,  some  of 
the  trustees  in  a parish  or  a group  of  parishes  might  in  part  form  it. 
The  same  suggestion  may  be  made  in  regard  to  the  trustees  of  borough 
councils  in  the  Metropolis.® 

76.  General  conclusion. — If  we  make  a survey  of  the  statements  and 
facts  so  far  submitted,  we  may  conclude  that  there  is  a definite  standard 

^ Municipal  Corporations  Act,  1835,  5 and  6 Will.  IV.,  c.  76,  Sec.  71.  Charitable  Trusts 
Act,  1853,  Sec.  65.  Municipal  Corporations  Act,  1882,  45  and  46  Viet.,  c.  50,  Sec.  133. 
Municipal  Corporations  Act,  1883,  46  and  47  Viet.,  c.  18,  Sec.  3.  ^ Tudor  on 

Charities  and  Mortmain,  pp.  792,  795.  Young,  31131.  ^ The  Local  Government  Act, 

1894,  56  and  57  Viet.,  c.  73,  Sec.  75,  5 (2)  (c)  14  (1)  and  (2).  Young,  31156,  31159. 

The  London  Government  Act,  1899,  62  and  63  Viet.,  c.  14,  23,  (1),  (3),  (4).  “ Lewis, 
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of  administration  which  may  be  applied  as  a test  to  the  efficiency  of 
administration  as  we  now  find  it  in  different  parts  of  the  country.  This 
standard  would  require  of  those  who  participate  in  the  administration 
the  endeavour,  not  merely  to  supplement  poverty  by  gifts,  but  to  remove 
distress  by  well  planned  aid  fortified  by  personal  oversight  and  care. 
Next,  there  is  accepted  alike  by  the  Charity  Commissioners  and  by  the 
Poor  Law  authorities,  as  exemplified  in  what  is  known  as  Mr.,  the  late 
Lord,  Goschen’s  Minute  on  Poor  Law  Relief,  the  principle  that  there 
should  be  a recognised  division  of  work  between  the  Poor  Law  authori- 
ties and  the  managers  of  charities,  a division  that  implies  that  they 
should  each  fulfil  a somewhat  different  function,  but  should  none  the  less 
each  co-operate  with  the  other.  We  have  seen  further  that  a system  of 
safeguarding  endowed  charities  has  been  gradually  developed  and  is  now 
in  operation,  that  a doctrine  of  cy-pres  has  been  widely  applied,  and 
that  under  the  provisions  of  Acts  of  Parliament  a system  of  appropriat- 
ing charities  to  altogether  new  uses  has  been  enforced.  On  the  other 
hand,  there  is  no  central  administration  applicable  to  voluntary  charities 
though  there  is  an  evident  desire  on  the  part  of  many  charities  to  obtain 
some  kind  of  status  by  Act  of  Parliament,  by  Charter  or  by  registra- 
tion under  the  Friendly  Societies  Act  of  1896,  or  under  the  Companies 
Act,  1867.  Finally,  apart  from  endowed  charities  which  are  administered 
under  schemes  by  private  trustees,  there  are  charities  which  are  ad- 
ministered by  trustees  acting  for  counties,  county  boroughs,  parish 
councils,  and  metropolitan  boroughs,  which,  in  conjunction  with  other 
endowed  charities  and  with  voluntary  charities,  might  be  the  nuclei  of 
some  new  local  organisation. 

XIV. — Extent  and  KHauses  of  Poverty. 

77.  We  propose  now  to  submit  the  information  that  has  reached  us 
from  the  inquiries  that  have  kindly  been  made  through  the  bishops  and 
clergy  in  most  of  the  dioceses  in  England  and  Wales  as  to  the  state  of 
poverty.  They  will  indicate  in  some  measure  the  local  conditions  with 
which  those  who  administer  voluntary  relief  have  largely  to  concern 
themselves.  Subsequently  dealing  with  the  country  districts,  and  the 
towns,  and  the  Metropolis  separately,  we  would  submit  evidence  respect- 
ing the  charities  and  their  management,  and  the  proposals  made  to  us 
for  the  formation  of  some  administrative  system  of  responsible  local 
committees  or  boards  of  charity. 

Of  the  diocesan  returns  themselves,  we  should  add  a word.  They 
represent  an  endeavour  to  obtain  a census  of  opinion  from  the  clergy 
throughout  the  country  in  regard  to  the  extent  of  poverty  and  in  regard 
to  a few  points  on  which  in  common  conversation  there  is  frequent 
criticism  of  the  Poor  Law.  The  results  appear  to  us  to  be  very  valuable, 
especially  as  to  the  condition  of  the  poor  in  the  country  generally. 
This  and  the  method  of  charitable  assistance  are  the  only  points  with 
which  we  are  able  to  deal.  But,  considered  as  tests  of  opinion,  the 
replies  to  other  questions  are  hardly  of  less  interest  as,  for  instance, 
those  made  to  the  questions  whether  there  is  any  amount  of  unrelieved 
distress  due  to  the  reluctance  of  destitute  persons  to  resort  to  Poor  Law 
relief ; whether  there  is  distress  due  to  inadequacy  of  relief ; how  far 
there  is  overlapping.  Altogether  the  returns,  which  in  the  case  of  many 
of  the  dioceses  have  been  very  carefully  collected  and  considered,  are  of 
a somewhat  special  importance. 
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78. — Reports  from  dioceses  in  regard  to  the  extent  of  poverty  in 
them. — From  the  rural  and  from  the  urban  districts  in  the  dioceses  of 
Newcastle,  Durham,  Ripon,  Liverpool,  Manchester  and  Chester,  there 
are  the  following  Reports  : — 

Of  the  Newcastle  area  it  is  said  : — 

“ In  the  rural  areas  poverty  does  not  exist  to  any  appreciable  extent.  . . . Such 
poverty  as  does  exist  in  the  rural  areas  is  found  in  the  small  towns,  and  in  connec- 
tion with  the  ‘ rights  of  freemen,’  charitable  trusts,  and  weekly  markets.  The  first 
seems  to  limit  enterprise,  the  second  to  attract  an  indolent  class,  and  the  third 
loafers.” 

“ In  the  small  boroughs  and  market  towns,  especially  in  Berwick,  poverty  is  in 
evidence,  largely  due  to  ‘ casual  labour,’  mismanagement  and  drink.  In  the  south- 
east corner  of  the  diocese,  where  the  population  is  almost  entirely  industrial,  poverty 
exists  to  a greater  extent,  and  especially  among  the  lower-class  labourers,  and  again 
it  is  owing  to  lack  of  regular  employment,  want  of  thrift,  ignorance  of  household 
management,  drink  and  gambling.  Among  the  miners,  of  whom  there  is  a large 
proportion,  there  is  considerable  reluctance  to  support  their  aged  and  infirm  parents, 
owing,  perhaps,  largely  to  their  becoming  independent  at  an  early  age,  and  this  is 
aggravated  by  the  number  of  miners’  representatives  on  the  board  of  guardians,  who 
are  ready  to  support  applications  without  enforcing  the  duty  of  children  to  parents.” 

Of  the  colliery  and  rural  districts  in  the  Dui*ham  Diocese,  it  is  said  ; — 

“There  is,  comparatively  speaking,  little  poverty  in  the  colliery  and  rural  districts 
except  among  the  aged,  widows  and  those  who  are  physically  unfit,  and  that  is  not 
increasing  in  intensity  except  among  the  last-named  class.  This  increase  is  due,  as 
in  the  towns,  to  the  operation  of  the  Workmen’s  Compensation  Acts  in  making  it 
difficult  to  find  employment.  With  this  exception,  such  poverty  as  does  exist  in 
those  districts  is  almost  invariably  ascribed  to  moral  causes,  intemperance,  gambling, 
thriftlessness,  etc.” 

“ In  the  slum  districts  of  the  towns  there  is  a considerable  amount  of  chronic 
poverty.  There  is,  however,  little  evidence  to  show  that  it  is  increasing  either  in 
amount  or  intensity  . . . The  proportion  of  ‘ poor  ’ to  the  whole  population  is  not 
increasing.  But  in  towns  dependent  on  shipping,  ship-building,  and  allied  industries, 
recent  depression  of  trade  has  caused  great  distress.” 

In  the  Ripon  Diocese  : — 

“ The  rural  parishes  contain  little  or  no  poverty.  In  the  great  majority  of  cases 
the  reply  is  that  whatever  real  poverty  there  may  be  is  due  to  the  moral  causes  of 
intemperance  and  improvidence,  and  to  the  economic  one  of  wages  being  too  low  to 
enable  a saving  to  be  made  against  sickness  and  old  age.” 

“ The  case  in  towns  is  very  different.  In  some  parishes  poverty  is  intense  and 
increasing  ; in  others  it  is  but  little  in  evidence,  but  on  the  whole  there  seems  to  be 
a decrease  in  the  amount  of  poverty.” 

Wakefield 

“ The  diocese  of  Wakefield  is  chiefly  industrial  ; and  the  population  more  or  less 
dense.  On  the  whole  . . . while  some  poverty  and  distress  exists,  it  does  not  appear 
to  be  generally  acute  or  increasing.” 

In  the  Liverpool  Diocesan  Report  it  is  said  that  : — 

“ While  more  than  a third  of  the  parishes,  urban  or  rural,  report  the  existence  of 
a considerable  degree  of  poverty,  only  one-seventh  of  the  total  number  believe  that 
there  is  a tendency  of  it  to  increase.” 

In  the  Manchester  Diocese  in  the  rural  districts  there  is  : — 

“ Not  much  poverty,  and  what  there  is  appears  to  be  decreasing.  It  exists  chiefly 
through  drink  and  gambling,  also  through  sickness  and  early  marriage.” 

“ In  all  the  large  towns  of  the  diocese  there  is  a considemble  amount  of  poverty, 
though  at  the  beginning  of  the  year  when  trade  was  exceptionally  good  the  number 
in  distress  were  less  than  usual.  Where  poverty  exists  in  the  towns  apart  from  un- 
employment, it  seems  to  be  traceable  to  drunkenness,  gambling,  thriftlessness,  and 
early  marriages,  to  the  irregular  employment,  especially  of  unskilled  labourers,  and 
‘ a desire  to  work  only  part  of  the  week.’  ” 

From  the  Chester  Diocese  it  is  reported  : 

“ The  summarised  returns  for  the  thirteen  rural  deaneries  of  the  Chester  Diocese 
agree  in  stating  that,  on  the  whole,  there  is  not  much  poverty.”  With  respect  to 
the  purely  agricultural  rural  deanery  of  Malpas,  it  is  stated  that  : ‘ There  is  no  real 
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poverty.’  And  ‘ little  or  no  poverty  is  said  to  exist  in  the  agricultural  districts  of 
Cheshire,’  two  absolute  statements  which,  it  would  appear  from  the  report,  require 
some  modification.” 

“ In  towns  where  there  is  some  flourishing  industry,  e.g.,  Runcorn,  Stockport, 
Crewe,  there  is  little  poverty.  The  greatest  distress  obtains  in  places  where  trade 
is  bad,  e.g.,  in  the  salt  district  and  at  Nantwich,  and  where  a town  has  no  important 
industry  but  considerable  opportunities  of  casual  employment  during  part  of  the 
year,  e.g.^  at  Chester.” 

In  the  Birmingham  Diocese  : — 

“ Where  urban  conditions  prevail,  on  the  whole,  poverty  seems  to  be  increasing, 
the  exception  being  in  the  outlying  districts.  Of  the  fifty-two  (out  of  ninety  in- 
cumbents) who  answer  this  question,  thirty-three  definitely  state  that  it  is  increasing, 
sixteen  say  that  it  is  not  increasing,  and  four  affirm  that  it  is  decreasing.” 

“ The  returns  for  forty-five  rural  parishes,  many  of  which  have  a population  of 
less  than  500,  are  practically  unanimous  in  stating  that  there  is  no  general  prevalence 
of  poverty,  and  several  of  them  state  that  there  is  no  poverty  in  the  parish.  ...  It 
cannot  be  said  that  the  problem  of  poverty  exists  in  an  acute  form  in  the  rural  parts 
of  the  diocese,  except  in  so  far  as  the  difficulty  of  provision  for  old  age  is  concerned.” 

79.  Taking  next  the  Dioceses  of  Worcester,  Lichfield,  Southwell,  Peter- 
borough and  Ely,  the  replies  are  : — 

Worcester: — 

“ Not  much  poverty,  except  in  congested  areas,  and  not  increasing.  It  is  very 
prevalent  where  there  are  endowed  charities.  What  poverty  there  is  in  country 
districts  is  caused  by  the  precariousness  of  employment,  which  causes  improvidence. 
In  the  town  of  Dudley,  the  reason  for  poverty  is  stated  to  be  a disinclination  to 
employ  people  over  sixty  years  of  age.  Most  of  the  poverty  is  traceable  to  intem- 
perance and  to  a disinclination  to  regular  work.” 

Lichfield  : — 

“ In  a large  percentage  of  parishes  there  is  little  real  poverty.  There  are  three 
archdeaconries — that  of  Stafford,  which  covers  a large  mining  and  industrial  district 
known  as  the  Black  Country,  together  with  a considerable  agricultural  area.  Here 
poverty  is  marked  as  increasing  in  twenty-six  parishes,  decreasing  in  120.  The  arch- 
deaconry of  Stoke  contains  the  large  pottery  towns,  together  with  a mining  and  an 
agricultural  district.  There  is  not  much  poverty  in  104  parishes  ; there  is  poverty 
in  twenty-five  ; in  eight  it  is  increasing.  In  the  Archdeaconry  of  Salop  there  is  only 
one  large  town,  and  a certain  number  of  market  towns,  a large  proportion  of  the 
parishes  being  country  villages.  Here  there  is  little  or  no  real  poverty,  at  all  events 
of  a chronic  nature,  in  104  parishes.  In  two  instances  there  is  increasing  poverty, 
and  considerable  poverty  in  eight.” 

In  the  Diocese  of  Southwell,  out  of  444  replies  received  to  the  question  : 
“ Is  there  much  poverty  in  your  parish  ? ” the  answers  in  410  were  in  the 
negative. 

“ A large  numerical  proportion  of  the  parishes  are  purely  rural  and  scantily 
populated,  whilst  the  mining  and  industrial  centres  are,  for  the  most  part,  enjoying 
the  benefits  of  good  trade  and  regular  employment.” 

In  the  Peterborough  Diocese  the  answers  to  the  question  : “ Is  there 
much  poverty  in  your  parish  ? ” 

“ Reveal  the  fact  that  there  is  very  little  real  poverty,  or,  at  any  rate,  distress,  over 
the  whole  area.  In  a few  parishes  it  is  said  to  be  fluctuating  with  the  state  of  trade  ; 
but  in  no  less  than  380  there  is  said  to  be  very  little,  and  in  only  thirty-one  any 
considerable  amount.  These  thirty-one,  however,  represent  a total  population  of 
148,711,  of  which  nineteen  are  parishes  with  populations  of  over  10,000.” 

The  “ considerable  amount,”  therefore,  refers  chiefly  to  the  larger 
towns. 

“Out  of  106  parishes  which  answer  the  question  whether  it  is  increasing  or  de- 
creasing, thirty-two  state  that  it  is  increasing,  thirty-two  that  it  is  decreasing,  and 
forty-two  that  it  is  practically  stationary.” 

The  increase  is  in  the  more  populated  parishes,  the  decrease  entirely 
in  parishes  with  a population  under  500. 

The  Ely  report  does  not  contain  the  question  as  to  the  extent  of 
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poverty,  but  in  387  parishes  for  which  figures  are  supplied,  the  approxi- 
mate number  of  poor  families  is  thus  returned  : — 

“ Total  number  of  families  - - - 86,650  \ 

Families  living  on  insufficient  wages  2,800  I About 

Dependent  upon  charity  or  Poor  Law  j 9 per  cent, 

relief  . . . . . 5,600  ’7 

80.  Another  group  may  be  made  of  the  dioceses  of  Gloucester,  Here- 
ford, Bath  and  Wells,  Exeter,  and  Truro. 

The  Gloucester  reply  relates : (a)  to  parishes  in  Gloucester  and  Chel- 
tenham. Here  it  is  said  that  there  is  a good  deal  of  poverty,  mostly 
among  the  casual  workmen,  but  destitution  is  met  by  the  Poor  Law ; (6) 
to  parishes  with  populations  of  3,000  and  over,  and  the  reply  is  : “ Always 
poverty,  but  destitution  is  met  by  Poor  Law  relief — not  increasing  in 
intensity  ” ; (c)  to  parishes  with  populations  under  3,000.  In  regard  to 
these  the  answer  is  the  same. 

Hereford  reports  : — 

“ In  a diocese  where  employment  is  chiefly  agricultural,  with  wages  of  11s.  to  15s. 
a week,  poverty  of  the  kind  implied  in  such  wages  is,  naturally,  taken  for  granted. 
‘ We  are  all  poor,’  is  a common  verdict.  But,  apart  from  the  privations  admittedly 
attendant  on  wages  like  these,  poverty  of  a severe  type  is  said  not  to  exist  widely. 
There  is  an  almost  unanimous  concensus  of  opinion  that  it  is  not  increasing,  and 
some  little  evidence  that  it  is  decreasing,  and  that,  too,  although  there  are  frequent 
complaints  of  a steady  diminution  of  industrial  efficiency  among  the  labourers.  In 
only  two  replies  is  general  poverty  stated  to  be  on  the  increase.” 

Bath  and  Wells  reports  : — 

“ There  is  not  ‘ much  poverty  ’ in  Somerset.  Of  the  325  of  the  clergy  who  reply 
to  the  question,  95  say  that  there  is  ‘ none,’  or  ‘ very  little,’  or  ‘ not  much.’  Only 
thirty  report  to  the  contrary,  and  they  speak  almost  entirely  for  the  towns  and 
chiefly  for  Bath.” 

Exeter  reports : — 

“ There  is  a general  consensus  that  in  country  parishes  throughout  the  diocese 
poverty  is  decreasing  ; and  that  such  poverty  as  there  is  exists  possibly  to  a small 
extent  from  low  wages,  but  much  more  from  drink  habits,  consequent  thoughtless- 
ness, improvident  marriages,  and  the  unwise  administration  of  doles,  which  last 
breeds  a pauper  temper.  In  the  country  proper  there  are  few  unemployed,  unless 
for  some  reason  or  other  they  are  practically  unemployable.” 

“ In  towns,  especially  the  larger  towns,  it  is  said  that  though  poverty  does  not 
increase  in  ratio  with  the  increase  of  population,  there  is  a great  deal  of  regrettable 
poverty.  Immorality  tends  to  poverty  ; but  the  chief  causes  of  poverty  are  the 
same  as  in  country  districts,  only  in  a more  aggravated  form,  viz.,  intemperance, 
want  of  thrift,  large  families,  and  local  charities  and  doles.” 

“ In  large  seaside  places  where  tourists  create  a summer  harvest,  the  intermittent 
character  of  much  of  the  work  has  a degenerating  influence.  Money  easily  earned 
in  the  summer  season  is  not  husbanded  to  meet  the  stress  of  winter.  In  ‘ The 
Three  Towns  ’ there  is  the  reduction  in  dockyard  labour,  ups  and  downs  of  the 
building  trade,  and  occasional  dislocation  of  labour.  . . . It  is  generally  agreed 
that  the  causes  of  poverty  are  more  moral,  and  social,  and  hereditary  than 
economic.” 

Truro  reports : — 

“ There  is  a large  mass  of  pauperism  that  we  are  called  on  to  relieve,  which  from 
local  causes  is  not  just  now  largely  increasing  (mining  boom,  etc.),  except  in  some 
special  parishes.” 

Passing  to  Wales,  we  have  from  the  Diocese  of  St.  David’s  the  following 
note  : — 

“ The  great  majority  of  incumbents  expressed  the  opinion  that  there  does  not 
exist  much  poverty  in  their  parishes,  and  that  it  is  not  increasing  in  intensity. 
Only  sixteen  incumbents,  of  whom  eight  were  from  the  industrial  area,  stated  that 
much  poverty  existed  in  their  parishes  ; and  only  seven  considered  the  poverty  to 
be  increasing  in  intensity.” 
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“ In  rural  parishes  the  poverty  is  said  to  be  due  to  old  age  and  sickness  ; and  in 
towns  to  drink,  thriftlessness,  and  in  a few  cases  to  lack  of  work.” 

81.  The  St.  Asaph  reply  states  that  “ the  population  is  mainly 
agricultural  and  pastoral,”  apart  from  the  Denbighshire  and 
Flintshire  coal  districts,  while  a certain  number  are  engaged  in  lead 
mining  and  quarries,  and  some  at  seaside  and  pleasure  resorts. 

Of  the  agricultural  and  pastoral  area — 

“ The  answers  are  nearly  uniform,  a large  number  of  poor,  but  very  little  actual 
poverty.  Those  who  are  disabled  by  age,  or  infirmity,  or  sickness  are  willing  to 
receive  Poor  Law  relief,  which  is  administered  fairly  liberally.  In  most  of  the 
parishes  there  are  coal  and  clothing  clubs,  and  in  some  places  sick  clubs.  . . . 
Benefit  societies.  Oddfellows,  Foresters,  and  the  like  are  also  very  general,  and 
undoubtedly  do  much  to  stave  off  want  in  times  of  sickness.” 

In  the  mining  and  industrial  area,  in  one  or  two  places,  Bagillt  and 
Flint,  for  instance,  owing  to  exceptional  industrial  causes,  such  as  the 
transference  of  industries  elsewhere,  there  has  been  much  actual  poverty. 
In  other  places — Buckley,  Brymbo,  or  Ruabon — business  has  been  fair, 
and  poverty  has  been  kept  away. 

In  watering  places  there  always  will  be  a certain  amount  of  poverty 
and  distress.  They  draw  together  the  unthrifty,  who  do  not  mind  a 
short  spell  of  hard  work,  but  will  not  plod  through  a task  all  the  year 
round  ; and  lodging-houses  are  a speculative  business  often  started  on 
insufficient  capital. 

82.  The  south-western  dioceses,  exclusive  of  London  and  Southwark, 
may  be  taken  next — Salisbury,  Winchester,  Chichester,  Canterbury, 
Rochester.  Salisbury  writes  : — 

“ Ninety  per  cent,  of  the  returns  state  that  there  is  no  real  poverty;  the  remaining 
10  per  cent,  say  that  there  are  some, cases,  and  attribute  the  causes  to  drink  and 
thriftlessness,  improvident  marriages,  increase  of  insanity,  and  fluctuations  in  a par- 
ticular trade  or  employment  ; all  agree  that  poverty  is  not  increasing.” 

For  Winchester  a few  abridged  Returns  are  given : — 

I.  — A fair  amount  of  poverty  increased  lately.  Unemployment  normal  last 
winter. 

II.  — No  special  poverty.  Conditions  normal.  Agricultural. 

III.  — Great  poverty.  Seamen  and  dock  labourers.  Caused  by  drink,  overcrowding, 
and  casual  labour.  . . . Dock  labour  constant  source  of  distress.  Attracts  wastrels  ; 
is  intermittent. 

IV.  — Not  much  poverty,  and  not  increasing. 

V.  — Considerable  and  increasing  poverty  ; due  to  want  of  independence  and  back- 
bone. Riverside  work  casual,  seasonal,  uncertain,  employment  better. 

VI.  — A good  deal  of  poverty.  Unemployment  due  to  dockyard  discharges. 

VII.  — Large  amount  ; acute  poverty  much  increasing,  largely  due  to  migration 
from  slums  into  new  streets  here. 

VIII.  — A good  deal  of  poverty;  but  not  increasing.  Many  live  on  visitors,  making 
money  in  the  summer  ; out  of  employment  in  the  winter.  Moral  causes  : intem- 
perance, idleness  of  men,  living  on  wives’  earnings. 

IX.  — Not  acute  poverty.  Employment  normal. 

X.  — A good  deal  of  poverty.  Employment  irregular.  Want  of  thrift  and  drink 
causes  poverty  ; 200  men  out  of  work  last  winter. 

In  the  diocese  of  Chichester  replies  have  been  received  of  ninety- 
three  town  and  227  country  incumbents  : — 

“ There  is  a general  consensus  of  opinion  that  in  the  towns  conditions  as  to  food, 
clothing,  and  housing  have  improved,  but  some  deterioration  in  housing  (arising 
from  high  rentals  or  the  unsuitability  of  the  houses  for  the  working  classes)  is 

' mentioned  in  a few  of  the  returns.”  “ On  the  whole,  there  is  not  a general  increase 
of  poverty.  Where  such  increase  is  reported,  it  is  almost  entirely  confined  to  the 
towns  of  Brighton  and  Hastings.  Amongst  causes  of  poverty  are  mentioned  drink, 
the  want  of  thrift  in  prosperous  times,  and  in  some  cases  betting  and  gambling.” 
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From  the  country  two-thirds  of  the  returns  state  that  there  is  no 
actual  poverty,  and  the  remainder — 

“Very  little.  . . . For  such  poverty  as  does  exist  the  main  causes  mentioned  are 
intemperance  and  want  of  thrift.” 

From  the. diocese  of  Canterbury  come  the  following  statements: — 

“ In  the  country  parishes  we  find  that  there  is  no  real  poverty.  There  is  nearly 
always  work  enough  for  those  who  can  do  it.  If  in  some  cases  the  employment  is 
not  constant,  there  is  the  possibility  of  supplementing  it  even  in  the  winter  by  work 
of  another  kind.  The  poverty  that  does  exist  is  due  for  the  most  part  to  moral 
and  not  to  economic  causes.” 

“ In  the  towns  there  is  poverty  varying  in  different  localities.  But  much  more 
stress  is  laid  upon  the  moral  rather  than  economic  causes.  As  to  the  latter,  the 
chief  reasons  assigned  are  want  of  work  amongst  unskilled  labourers.  . . . High 
rents  are  also  mentioned.  Amongst  older  persons,  the  poverty  is  attributed  in  the 
towns  to  the  difficulty  to  find  employment.  With  regard  to  the  moral  causes,  with 
reiteration  we  find  poverty  assigned  to  ‘ the  waste  of  money  in  drink,’  ‘ thriftless- 
ness, money  spent  on  pleasure  out  of  all  proportion  to  earnings,’  ‘ growing  extrava- 
gance in  the  manner  of  living,’  ‘ improvident  marriages,’  ‘ slate  clubs  as  substitute 
for  benefit  societies,’  ‘ a spirit  of  pauperism  has  been  fostered  by  petty  doles  and 
local  charities,’  and  this  last  applies  equally  to  church  charities  and  to  those  con- 
trolled by  parochial  and  municipal  authorities.  . . . There  is  an  increasing  tendency 
on  the  part  of  children  to  allow  aged  parents  and  relations  to  apply  for  out-relief. 
...  In  the  country  a large  percentage  make  no  effort  to  save  . . . and,  this  is  from 
Croydon.  . . . ‘ the  lack  of  sense  of  filial  responsibility  has  increased  during  the 
period  in  which  the  State  has  done  so  much  for  the  children.  . . .’  We  are  driven 
back  again  and  again  to  the  moral  cause.  The  poverty  is  to  be  attributed  to  a 
failure  in  character  rather  than  to  any  particular  economic  cause.  . . . The  expec- 
tation of  relief  appears  to  have  contributed  in  no  small  degree  to  the  encouragement 
of  pauperism.  . . . Another  bad  feature  in  some  towns  is  the  number  of  unskilled 
casual  workers  who  are  content  to  live  on  the  earnings  of  women  ; when  the  latter 
are  unable  to  work,  distress  instantly  ensues.” 

The  Rochester  reply  is  as  follows  : — 

“ Dividing  the  parishes  roughly  into  urban,  manufacturing,  and  agricultural,  to 
the  first  part  of  the  question  : ‘ Is  there  much  poverty,’  the  answer  from  more  than 
half  of  the  (187)  parishes  is  in  the  negative,  i.e.,  that  there  is  little  or  no  poverty. 
In  those  parishes  where  poverty  is  reported  to  exist,  it  is  almost  invariably  stated 
to  be  increasing,  or  likely  shortly  to  increase.  . . .”  Out  of  a total  of  about  116 
parishes  that  may  be  classed  as  mainly  agricultural,  distress  is  admitted  to  exist  in 
only  twelve,  or  of  those  twelve  in  only  two  cases  is  the  distress  attributed  to  general 
agricultural  depression. 

“ Practically  all  the  urban  parishes  attribute  distress  to  depression  in  the  building 
trade,  increased  in  some  cases  by  thriftlessness  and  drink.” 

83.  St.  Albans  includes  the  populated  districts  on  the  East  of 
“ London — London  over  the  border,  in  which  are  situated  some 
of  the  very  poorest  parishes  in  England.”  Extreme  poverty  in  the 
diocese  is  mostly  confined  to  this  area.  The  definition  of  “much 
poverty  ” varies  in  different  localities  and  with  different  men,  but  sixty- 
four  town  parishes  speak  of  much  poverty,  and  thirty-eight  say  that  it 
is  increasing.  Fifteen  country  parishes  say  that  they  have  much 
poverty,  and  six  say  that  it  is  increasing;  Acute  poverty  in  country 
districts  would  appear  to  be  rare.  “ Those  out  of  work  leave  the 
place.” 

84.  Lastly  we  take  the  replies  for  the  dioceses  of  Southwark  and 
London.  From  Southwark  the  reply  is: — 

“ In  the  suburban  and  country  parts  of  the  diocese,  there  does  not  seem  to  be 
any  growth  of  poverty  except  that  incidental  to  the  building  trade,  which  is  rather 
slack  in  some  places  ; but  in  the  Metropolitan  area,  and  more  especially  in  the  Arch- 
deaconry of  Southwark,  reports  show  a considerable  increase. 

“ The  causes  for  this  seem  to  be,  from  the  moral  point  of  view,  drink  and  thrift- 
lessness, from  an  economic  point  of  view  to  be  owing  to  the  fact  that  the  richer 
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people  are  gradually  going  further  afield,  and  leaving  many  who  used  to  be  employed 
by  them  to  shift  for  themselves,  and  further,  to  an  excess  of  unskilled  labour,  and 
to  ignorance  of  domestic  management,  consequent  upon  too  early  marriages.” 

It  is  difficult  to  generalise  about  London,  and  the  Bishop  of  London’s 
Commission  have  therefore  published  examples  of  replies  as  indicating 
the  state  of  things  instead  of  drawing  up  a summary.  To  the  questions  : 

Is  there  much  extreme  poverty  in  your  parish  ? If  so,  to  what  do  you 
attribute  it  ? ” The  examples  of  replies  are  as  follows  : — 

(i.)  No  ; though  proportionately,  this  parish  containing  few  of  the  artisan  class, 
there  is  too  much.  Rents  here  are  very  high,  but  the  chief  trouble  is  irregularity  of 
employment,  particularly  in  the  cases  of  unskilled  labour, 

(ii.)  Yes,  many  of  the  men  are  casual  labourers,  and  many  only  obtain  work  in 
their  calling  during  part  of  the  year.  There  is  a good  deal  of  drinking,  both 
amongst  men  and  women. 

(hi.)  Not  a great  deal  of  extreme  poverty,  except  under  special  circumstances 
when  trade  is  bad  and  casual  labour  is  in  small  demand.  High  rents,  which  mean 
sub-letting,  are,  in  my  judgment,  a chief  cause  of  squalid  living  and  low  ideals 
and  want  of  self-respect. 

(iv.)  There  is  a good  deal.  Much  attributable  to  drink  ; but  a good  deal  also  to 
the  fact  that  many  of  the  younger  men  have  never  learned  a trade. 

(v.)  In  a population  of  6,500,  there  are  about  1,000  desperately  poor.  The  sole 
causes  seem  to  be  drink  and  extravagance  ; especially  extravagance  in  dressing  the 
children  and  in  expenses  on  holiday  excursions  and  treats. 

(vi).  About  1,000  people  belong  to  the  “slum  class.”  Their  poverty  is,  in  my 
opinion,  due  to  : — 

(a)  The  uncertainty  of  employment  for  the  unshilled  labourer. 

(h)  Improvidence  : — 

(i.)  Reckless  marriage. 

(ii.)  Drink. 

(c)  Disproportionately  high  rents  for  tenement  property. 

To  the  questions  : “ Is  the  distress  increasing  or  decreasing  ? What 

is  the  cause  of  the  variation  ? ” the  following  examples  of  replies  are 
given  : — 

i.  The  last  two  years  there  has  not  been  quite  so  much  out  of  work,  but  a serious 
feature  is  the  difficulty  lads — fairly  capable,  honest  and  sober — find  of  obtaining 
work. 

ii.  Increasing.  Poorer  people  coming  to  live  here. 

iii.  Increasing  on  the  whole.  This  is  largely  due  to  the  migration  of  better- 
class  families  to  the  suburbs.  Undoubtedly  religious  influences  are  among  the 
chief  causes  for  this  aspiration  after  more  congenial  surroundings. 

iv.  Steadily,  if  slowly,  increasing.  The  better-olf  folk  push  out ; their  places  are 
taken  by  a lower  social  class. 

85.  We  have  given  these  notes  at  some  length,  both  because  they 
indicate  what  may  be  accepted  as  a brief  summary  of  the  state  of  the 
country,  and  because  they  suggest  the  conditions  which  any 
schemes  for  the  better  relief  of  distress  would  have  to  meet.  Need- 
less to  say  that  scattered  throughout  our  evidence  many  references 
could  be  cited  in  support  of  the  various  opinions  and  generalisations 
which  we  have  epitomised. 

86.  The  statements  of  the  causes  of  distress  it  is  not  necessary  to 
reproduce  in  further  detail.  They  tell  their  own  tale.  Economic  causes 
are  constantly  at  work  to  alter  social  conditions  and  to  place  within  the 
reach  of  people  both  many  opportunities  for  good  wages  and  many 
obstacles  resulting  from  the  instability  of  industrial  and  commercial 
life.  But,  after  making  all  allowances  for  these,  the  vital  issues  in  the 
problem  are  rather  moral  than  economic.  And  many  of  the  evils  to 
which,  reference  is  made  in  the  reports  can  hardly  be  affected  at  all  by 
relief,  though  relief  unwisely  given  may  aggravate  them.  To  obtain 
results,  therefore,  with  or  without  relief,  some  other  element  has  to  be 
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brought  into  play,  which,  whether  it  work  through  personal  influence 
or  by  considerate  refusal  of  relief,  or  by  treatment,  or  by  general 
measures  will  strengthen  and  develop  self  restraint  and  independence 
of  character. 

87.  The  impression  which  the  evidence  gives  in  regard  to  the  rural 
districts  is  that,  though  there  are  low  wages  in  the  country  and  in  that 
sense  “ we  are  all  poor,”  the  poverty  of  the  rural  districts  is  not  what 
some  of  the  writers  have  called  “actual  poverty,”  or  “poverty  of  a 
severe  type.”  It  is  the  clean  and  self-respecting  poverty  which  is  con- 
sistent with  a small  wage,  that  is  spent  according  to  a routine  of  careful 
expenditure,  and  so  sufiices.  “ Actual  ” or  “ special  ” or  “ acute  ” poverty 
is  due  to  misfortune,  the  misfortune,  for  example,  of  the  migration  of  a 
trade  to  some  other  place  or  to  some  want  or  uncertainty  of  employment, 
the  results  of  which  have  not  been,  or  cannot  be,  avoided  withot  loss  and 
suffering.  But  this  is  a very  small  part  indeed  of  the  whole.  “ Actual  ” 
poverty  is  due,  also,  it  is  repeatedly  stated,  to  degrading  habits  of  some 
kind,  such  as  intemperance,  immorality,  or  gambling,  or  to,  what  one 
may  call,  fatal  and  habitual  social  misjudgment,  which  shows  itself  in 
many  ways,  such  as  improvident  marriage,  thriftlessness,  and  disinclina- 
tion to  fulfil  the  duties  of  relationship.  The  periods  of  out-of-work  due 
to  physical  causes,  sickness  and  old-age  have  their  effect  also — difficulties 
which  it  should  be  possible  to  meet  in  great  part  by  insurance  and  fore- 
sight, as  they  represent  evident  and  calculable  risks.  But,  after  all  has 
been  said,  in  far  the  larger  number  of  rural  parishes  there  is  not  much 
poverty  or  little  or  no  poverty,  and  very  seldom  is  it  on  the  increase. 
Indeed,  the  reports  as  a whole  are  most  satisfactory. 

88.  The  distress  in  industrial  towns,  on  the  other  hand,  especially 
among  the  unskilled  classes,  is  serious.  The  inducements  to  excess  of 
some  kind — which  may  be  summed  up  in  the  words,  “ moral  causes  ” — 
have  a freer  play,  while  at  the  same  time  economic  instability  is  greater. 
The  individual  has  thus  to  educate  himself  to  bear  the  pressure  and  dis- 
traction of  influences  to  which  he  becomes  very  slowly  habituated  ; and 
social  aid  and  charitable  help  find  their  office  in  promoting  this  process 
of  habituation,  so  that  the  great  self-restraint  and  steadfastness 
necessary  to  an  industrial  life  in  the  large  centres  of  population  may  be 
acquired  by  a larger  number  of  the  unskilled  class,  as  it  has  been 
acquired  by  the  greater  part  of  those  engaged  in  industry.  Its  relation 
to  this  question,  and  to  the  cases  of  individual  distress  which  come  to 
light,  partly  in  connection  with  it,  gives  a special  character  to  charitable 
work  in  these  centres,  and  suggests  the  nature  of  the  administration 
which  should  be  put  in  force  in  them. 

XV. — Endowed  Dole  Charities  in  the  Country  and  in  Towns. 

89.  With  this  general  view  of  the  problem  before  us  we  turn  to  the 
endowed  charities  in  the  rural  and  in  the  urban  districts. 

90.  Almshouse  pension  and  dole  charities : their  amount.  Endowed 

Charities  {Almspeople,  Pensioners,  etc.).— It  would  appear  that  the 
total  gross  income  of  the  endowed  charities  which  come  within  the  scope 
of  our  Report  is  £991,959,  of  which  £666,147  is  applicable  to  the  main- 
tenance of  almspeople  and  pensioners,  and  £325,812  to  distribution 
among  the  poor.^  The  whole  of  this  sum  is  appropriated  : “ most  of 

l Young,  31182,  31183,  and  App.  No!  XlY.  ^ p.  621,  VoL  HI^Tand  (H),  p.  623, 
Vol.  III.  Mr.  Drage’s  Return,  1898,  110.  See  also  the  Report  of  Select  Committee  on 
Charitable  Trusts  Acts,  p.  5. 
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it  very  strongly  appropriated  to  localities.”  This  is  a consideration 
which  affects  endowed  charities  especially,  but  relatively  by  habit  and 
procedure  it  affects  also  the  great  mass  of  voluntary  charities.  What- 
ever scheme  of  general  organisation  may  be  proposed,  the  charities 
themselves  are  established  to  fulfil  certain  definite  purposes,  and  an 
adaptation  of  them  to  other  even  slightly  varied  purposes  is  very 
difficult. 

91.  The  endowed  charities  which  in  general  terms  are  called  doles 
receive  very  severe  criticism,  managed  as  they  are  at  present.  It  is  not 
possible  to  read  through  the  evidence — the  replies  from  the  bishops  and 
clergy  of  the  dioceses,  the  evidence  taken  by  the  Commission,  and  the 
reports  furnished  by  our  investigators — without  coming  to  the  con- 
clusion that  some  far-reaching  changes  in  regard  to  them  are  absolutely 
necessary  ; and  we  preface  a more  detailed  examination  of  the  subject 
by  a statement  of  this  evidence. 

92.  Diocesan  Reports.  Opinions  respecting  the  dole  charities 
chiefly  i'n^  country  districts  and  small  towns. — It  is  stated  in  the 
Peterborough  Report  that  “ most  parishes,  except  the  new  districts  in 
towns,  have  doles  of  some  sort,  though  they  vary  from  ‘ bad,’  ‘ mis- 
chievous,’ ‘ pauperising  ’ and  ‘ leading  to  jealousy  ’ to  ‘ good,’  ‘ beneficent,’ 
‘ useful,’  and  ‘ adding  to  comfort  and  happiness.’  ^ To  some  extent,  at 
any  rate,  this  is  a matter  of  administration.  In  many  parishes,  how- 
ever, a share  in  these  ancient  charities  is  obtained  by  all  householders 
who  are  in  receipt  of  weekly  wages  as  a right,  whether  in  money  or 
kind,  and  the  feeling  seems  quite  general  that  when  the  amount  given 
is  small  and  universal,  it  becomes  at  once  mischievous  and  even  of  an 
immoral  tendency.”  In  two  parishes,  one  of  them  under  200  in  popula- 
tion, £70  and  £80  is  annually 'distributed  in  cash.  The  vicar  says: 

All  the  village  participate  in  it,  except  those  owning  live  stock,”  and 
he  has  a “ distinctly  unfavourable  opinion  ” of  it. 

“ A strict  inquiry  seems  to  be  desirable  into  what  constitutes  eligibility  (so  far  as 
position  is  concerned)  for  the  old  parochial  charities.  Strong  working  men  in  the 
prime  of  life  claim  their  share,  simply  as  labourers^  while  widows  and  aged  people 
suffer,  for  whom  the  charity  {if  kept  for  them)  would  be  a real  and  valuable  boon. 
The  keenness  of  these  men  to  obtain  their  share  however  small  it  may  be,  shows 
the  harmful  effect  upon  an  otherwise  manly  and  independent  character.*’ 

The  Ely  Report  contains  some  weighty  sentences  on  the  administra- 
tion of  endowed  charities.^ 

Our  imperfect  statistics  which  lack  the  particulars  of  almost  a hundred  small 
parishes,  prove  that  the  income  of  the  endowed  charities  in  the  diocese  exceeds 
£22,000.  Though  not  a large  amount  as  compared  with  the  funds  of  some  other 
dioceses,  it  is  large  enough  if  efficiently  administered  to  produce  important  results. 
Unhappily  the  documents  before  us  tend  to  show  that,  under  existing  conditions, 
the  administration  neither  is  nor  can  be  efficient. 

(1)  The  mere  fact  that  there  are  935  separate  trusts  is  a very  serious 
obstacle.  A separate  organisation  for  managing  every  £20  of  the  income  ! 
But  even  that  is  not  the  worst.  A great  number  of  these  trusts  have  an 
income  of  from  £3  to  15s.,  sums  not  large  enough  to  effect  any  solid  good,  yet 
quite  large  enough  to  be  the  objects  of  intrigue,  and  the  causes  of  much 
jealousy  and  ill-feeling.  Only  if  the  administrators  are  both  entirely  wise 
and  entirely  trusted  by  the  people  can  the  distribution  of  such  funds  be 
innocuous. 

(2)  It  has  already  been  shown  that  in  the  majority  of  parishes  the  trusts 
are  administered  either  by  the  incumbents  alone  or  by  the  incumbent  and 
churchwardens.  Now  it  is  only  a minority  of  the  clergy  who  have  received 
any  training  in  the  principles  of  charitable  relief  ; and  the  answers  we  have 

^ Diocesan  Report,  Peterborough.  Diocesan  Report,  Ely. 
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received  make  it  clear  that  such  knowledge  does  not  come  by  the  light  of 
nature.  Still  less  can  we  expect  the  churchwardens,  who  are  appointed  for 
reasons  quite  independent  of  almsgiving,  to  possess  this  kind  of  skill.  Clergy 
and  churchwardens  alike  are  exposed  to  the  criticism  of  the  ignorant,  whose 
idea  of  justice  is  always  a mechanical  rule.  What  wonder,  then,  if  the  admin- 
istration of  small  funds  is  often  either  arbitrary  or  mechanical?  We  cannot 
refrain  from  quoting  an  example  of  churchwardens’  charity  which  is  given  in 
one  of  the  returns  : — 

“ Our  considerable  charities  are  made  of  little  use  by  being  divided  up 
among  the  whole  of  the  cottagers.  Families  earning  £3  a week  are  treated  in 
the  same  way  as  those  who  are  in  real  poverty  ; but  the  churchwardens  cannot 
be  persuaded  of  the  folly  of  this  waste.’’  This  is,  indeed,  the  prevailing  vice 
of  distributing  committees.  Fearing  the  criticism  which  would  be  provoked 
by  substantial  gifts  to  deserving  cases,  they  shield  themselves  by  a mechanical 
allotment  of  useless  doles.  As  to  the  other  bodies  of  trustees  we  have  no 
direct  evidence  ; but  it  is  reasonable  to  assume  that  many  of  them  labour  under 
the  same  disabilities. 

(3)  One  of  the  besetting  sins  of  charitable  trustees  is  a desire  to  act  inde- 
pendently, refusing  co-operation  with  other  bodies  which  are  doing  similar 
work.  The  effect  of  this  feeling  is  that,  all  over  England,  plausible  mendicants 
make  a comfortable  income  by  obtaining  grants  from  several  sources.  This 
diocese  is  no  exception  to  the  rule.  In  those  many  small  parishes,  indeed, 
where  all  the  funds  are  in  the  hands  of  the  incumbent,  and  the  Nonconformists 
give  no  relief  of  any  kind,  the  danger  is  not  serious.  But  in  the  larger 
parishes,  especially  in  the  towns,  there  are  frequent  instances  of  overlapping. 

Of  the  incumbents  who  are  aware  of  the  evil  only  twenty  (mostly  in  town 
parishes)  are  able  to  say  that  an  attempt  has  been  made  to  co-ordinate  the 
sources  of  relief.  Where  a Committee  has  been  appointed  to  deal  with  all  the 
local  funds,  and  to  work  in  concert  with  the  guardians,  the  results  are  said  to 
be  thoroughly  satisfactory.  The  town  of  Bedford  is  particularly  well  organ- 
ised in  this  respect,  and  derives  much  advantage  therefrom.  But  the  effect  of 
the  want  of  system,  which  is  so  general  in  the  diocese,  may  be  read  in  the 
discouraging  answers  given  to  our  fifth  and  eighth  questions.  The  perusal  of 
them  leaves  a depressing  conviction  that  the  greater  part  of  the  “relief” 
which  is  being  given  is  either  useless  or  positively  injurious  to  the  recipients. 

(4)  The  wisest  administrator  can  effect  little  good  if  he  is  bound  by  cove- 
nant to  devote  much  of  his  care  to  mischievous  objects.  We  have,  therefore, 
to  consider  the  purpose  for  which  the  charitable  trusts  have  been  founded. 
Some  of  them  are  excellent.  Parts  of  72  trusts  are  devoted  to  education,  of 
60  to  the  housing  of  the  poor,  of  15  to  apprenticing  boys,  11  to  hospitals  or 
district  nurses,  and  a few  to  allotments  of  land.  But  “ charities  ” of  another 
class  are  more  numerous  and  better  endowed.  No  less  than  172  provide  for 
doles  of  coal,  125  for  doles  of  bread,  91  for  doles  of  money,  and  82  for  doles  of 
clothing.  The  returns  contain  many  laments  over  the  mischief  which  these 
relics  of  an  obsolete  conception  of  charity  are  inflicting  upon  the  present 
generation.  Where  the  funds  are  large  (and  in  some  places  they  are  very 
large)  widespread  demoralisation  is  the  result.  All  the  parishioners  are 
inclined  to  grasp  at  a share  in  such  distribution  ; and  trustees  exposed  to  the 
fire  of  local  criticism  must  be  unusually  courageous  if  they  can  wholly  resist 
the  claim.  Consequently,  for  every  case  of  deserving  poverty  which  is  relieved, 
several  who  are  undeserving  obtain  a portion  of  the  spoil,  while  several  more 
are  not  less  pauperised  because  their  unjust  desires  have  been  disappointed. 
We  cannot  wonder,  therefore,  if  the  wiser  clergy  are  anxious  to  be  relieved  of 
a responsibility  which  involves  so  much  odium,  and  carries  with  it  so  little 
power  of  doing  substantial  good. 

These  charities  are  subject  to  the  Charity  Commission  ; and  many  of  them 
are  administered  under  schemes  drawn  up  by  that  body.  Some  of  the  schemes 
are  intrinsically  bad  ; some  fail  in  practice  because  they  assume  too  large  a 
measure  of  wisdom  and  courage  on  the  part  of  the  trustees.  We  cannot  help 
thinking  that  the  time  has  come  for  a wholesale  revision  of  these  antiquated 
instruments. 

The  Gloucester  Report  ^ states  there  is  a general  consensus  of  opinion 
that  endowed  charities,  which  consist  of  doles,  have  a demoralising 


^ Diocesan  Report,  Gloucester. 
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etfect  on  the  recipients,  and  the  Committee  think  that  the  Charit}^ 
Commission  might  with  advantage  sanction  schemes  for  the  conversion 
of  dole  charities  to  purposes  more  beneficial  to  the  parishes  concerned. 

The  Exeter  Report  states  : ^ 

“ It  is  agreed  that  the  existence  of  large  endowed  charities  in  a place  tends  to— ^ 
create  whole  areas  of  dependence  and  destitution.” 

The  Hereford  Report  has  the  following  sentences  : ^ 

“ It  is  most  regrettable  to  find  that  a large  number  of  parochial  endowed  charities 
are  of  the  kind  known  as  ‘dole’  charities.  They  are  generally  described  as 
‘ unsatisfactory,’  ‘ wasteful,’  and  ‘ demoralising.’  These  doles  are  given  in  bread, 
coal,  clothing,  boots,  and  cash,  and  bread  is  stated  to  be  the  most  wasteful  form  of 
gift.  Some  recipients  will  not  even  take  the  trouble  to  call  for  the  bread  which 
has  been  allotted  to  them.  Very  many  of  the  parochial  charities  have  under  the 
trust  deeds  to  be  distributed  to  fixed  numbers  of  persons  or  families  in  money  or 
kind,  and  it  appears  frequently  to  occur  that  these  numbers  are  in  great  excess  of 
the  really  necessitous  poor  of  the  parish.  Even  where  the  hands  of  the  trustees 
are  not  fettered  by  the  terms  of  the  trust,  it  is  the  practice  of  many  parish  councils 
and  other  trustees,  as  a result  of  custom  or  a mistaken  sense  of  justice,  to  distribute 
the  proceeds  of  the  charities  in  doles  among  the  entire  working  population  of  the 
parish.  Complaint  is  made  that  in  some  cases  these  doles  have  to  be  earned  by  a 
regular  attendance  at  church  services,  and  there  are  clergy  who  strongly  resent 
having  to  perform  divine  service  before  a congregation  consisting  partly  of  paid — ^ 
worshippers.  The  doles  are  sometimes  too  large,  often  insignificant  from  excessive 
division,  and,  being  regular,  are  anticipated  before  receipt,  and  for  all  practical 
purposes  serve  no  useful  end,  but  are  merely  aids  to  low  wages,  which  they  help  to 
make  still  lower.  Many  incumbents  express  hopes  that  powers  will  be  taken,  if 
such  are  not  now  existent,  to  revise  the  trust  deeds.  There  is  an  almost  entire 
agreement  that  these  dole  charities  would  be  better  reserved  for  emergencies,  such 
as  cases  of  sickness,  sending  patients  to  convalescent  homes,  or  providing  outfits 
for  girls  of  necessitous  parents  to  enable  them  to  enter  domestic  service,  or  in 
paying  parish  nurses.  There  are  also  important  proposals  for  utilising  the  capital 
for  the  provision  of  almshouses,  as  indicated  under  the  last  question. 

“ Closely  connected  with  the  question  of  outdoor  relief  is  that  of  the  provision 
of  pensions.  It  is  not  quite  easy  to  gather  from  the  returns  how  many  parishes 
have  a satisfactory  pension  system  already  in  operation.  Twenty-nine  speak  of 
such  a system,  but  it  seems  to  be  on  a very  restricted  scale,  consisting,  in  some 
instances,  of  2s.  6d.  a month  to  a few  old  people,  sometimes  of  Is.  a week  to  aged 
church  folk  ; in  one  instance  it  is  given  frankly  as  a weekly  reward  to  old  people 
who  attend  church  regularly. 

“ In  seventeen  parishes  the  endowed  charities  have  been  converted,  under  a scheme 
drawn  up  by  the  Charity  Commissioners.  The  amount  formerly  used  for  doles  is, 
in  these  cases,  applied  usually,  in  the  first  instance,  to  pensions.  Almshouses,  nursing 
funds,  apprenticing,  and  other  good  objects  are  also  included  in  the  schemes.  We 
are  glad  to  notice  that  the  clergy  are  evidently  anxious  for  change.  Speaking  from 
personal  experience  some  members  of  your  Committee  can  point  out  that,  what- 
ever opposition  there  may  be  at  first  to  the  adoption  of  a scheme,  it  speedily  dies 
down  when  once  the  improved  methods  get  to  work.  Also,  it  may  be  added,  the 
Charity  Commissioners  are  prepared  to  vary  their  scheme  in  order  to  meet  the  special 
needs  of  the  neighbourhood. 

“ In  several  parishes  out-relief  is  reported  to  be  dying  out,  being  rendered  un- 
necessary by  the  pensions  provided  under  the  scheme.  In  one  or  two  cases  the 
church  and  the  endowed  charities  co-operate  to  provide  pensions  for  all  who  are — 
beyond  the  working  age  and  have  a good  record  behind  them. 

“ Meantime,  it  appears  that  there  are  eighty-six  parishes,  of  those  making  returns, 
in  which  there  are  endowed  charities  which  are  given  away  entirely  or  almost 
entirely,  in  doles.  Many  strong  criticisms  are  passed  upon  the  result  ; the  money  is 
given  in  coals  and  clothing  to  people  who  don’t  want  them,  and  fifty-one  loaves 
every  Sunday  to  people  who  don’t  want  them.  ‘ The  parish  suffers  from  the  number 
of  Christmas  doles.’  ‘ So  many  loaves  are  given  each  Sunday — all  wasted  money.’ 

In  one  parish  the  endowed  charities  yield  an  income  of  over  £600  per  annum,  of 
which  more  than  half  is  distributed  in  doles.  That,  of  course,  is  exceptional.” 

^ Diocesan  Report,  Exeter.  " Diocesan  Report,  Hereford. 
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“ In  the  Canterbury  report  it  is  said  that  there  appear  to  be  many 
unreformed  charities  : — ^ 

“ ‘ Two  loaves  a week  through  six  winter  months  to  widows  and  poor  attending 
church.  Another  charity  gives  coal  at  Christmas  and  money  to  about  eighty  persons 
at  Easter.’  In  the  same  parish,  population  1,350, ‘£15  a year  to  thirty  men  and 
women  over  sixty  ; also  grants  of  £1,  £2,  £3,  to  fifteen  others  in  need  of  help.’ 
Again,  in  another  parish,  population  2,321,  ‘On  Ash  Wednesday,  100  persons 
receive  10s.  each. 

“ When  such  grants  are  made  we  are  told  often  that  persons  do  not  need  them. 
It  would  obviously  be  well  in  some  cases  to  secure  an  alteration  of  old  schemes,  and 
where  new  schemes  are  unwisely  administered  by  parochial  bodies,  to  make  sugges- 
tions as  to  the  more  helpful  alternatives  offered  by  such  a scheme. 

“ The  Committee  is  of  opinion  that  if  the  separation  between  Poor  Law  and 
charity  were  made,  the  desired  change  in  the  method  of  administration  would  come 
about  of  itself.” 

Some  of  the  clergy  write  in  regard  to  the  question  whether  there  is 
overlapping  in  these  terms.  “ Yes  ; owing  to  the  reckless  way  in  which 
tickets  for  city  charities  are  given  to  the  most  undeserving  by  city 
•authorities.”  “ Canterbury  is  a sink  of  small  charities.”  And  from 
another  parish  there  the  report  is  : 

“ There  is  a great  deal  of  overlapping  between  various  charities.  A great  many 
municipal  charities  and  charities  in  the  hands  of  trustees  and  almshouses  which 
might  well  be  reorganised.  There  is  a regular  scramble  for  their  doles.” 

“ From  St.  Albans  comes  the  following  statements  ; — ^ 

“ As  regards  endowments,  the  very  considerable  amount  of  money  that  appears 
to  be  given  away  in  doles  is  surprising.  Whether  such  doles  are,  in  all  cases,  really 
productive  of  good  results  may  be  open  to  question  : — 

1.  “ If  my  poor  fund  runs  low,  I have  only  to  say  so  in  church,  and  the  congrega- 
tion will  give  readily.” 

2.  “Total  about  £125,  of  which  I have  official  knowledge.  Much  in  addition 
to  this  is  done  by  private  almsgiving.” 

3.  “ The  charities  for  the  relief  of  the  poor  have  been  amalgamated  . . . they 
are  now  to  be  used  for  the  upkeep  of  a club  and  reading  room.” 

4.  “ I think  the  extent  of  our  dole  charities  is  on  the  whole  mischievous,  and 
should  be  glad  to  have  the  revenues  devoted  to  some  permanent  object  of  helping 
appreciably  the  aged  deserving  poor.” 

5.  “We  get  a little  from  Ecclesiastical  Charities,  but  the  recent  conditions  of  its 
distribution  greatly  minimise  its  value.” 

6.  “ In  my  opinion  wasted.  Any  change  would  be  resented  unless  it  were  part  of 
a general  system  prescribed  by  law.” 

— 7.  “ There  are  no  endowments  of  any  kind,  and  I think  this  fact  has  been  a bless- 
ing to  the  parish.” 

8.  “ There  are  no  endowments,  I am  thankful  to  say.” 

9.  “ I think  the  money  spent  on  doles  according  to  the  conditions  of  the  trust 
deeds  might  be  more  benefically  expended.” 

'‘HO.  “ The  parish  charity  is  useless,  and  might  with  others  of  the  kind  be  given  to 
some  other  object — preferably  old-age  pensions.” 

II.  “Every  parishioner,  including  children,  whose  weekly  wage  does  not  exceed 
25s.  per  week,  is  entitled  to  share  in  the  endowed  charities,  so  that  in  some  cases  as 
much  as  £2  goes  to  one  house.” 

93.  Bole  charities.  Evidence  of  witnesses  as  to  country  districts. — 
To  pass  to  other  evidence.  One  witness,  referring  to  the  dole  charities 
in  his  parish,  says  : — ^ 

“ As  to  the  effect  of  these  charities,  I doubt  if  they  serve  any  useful  purpose. 
It  would  be  better  if  it  were  possible  to  utilise  part  of  these  charities  as  the  con- 
tribution of  the  poor  to  some  good  object,  such  as  the  provision  of  a certificated 
nurse  for  the  parish.” 


^ Diocesan  Report,  Canterbury.  ^ Diocesan  Report,  St.  Albans.  * Batchelor, 
68879,  (13). 


PART  VII. 


CHARITIES  AND  THE  RELIEF  OF  DISTRESS.  47 

Another  says  that : 

“ The  effect  of  the  charities  on  the  poor  is  rather  degrading,  as  they  cringe  to  the 
trustees.”  There  is  “ great  discontent,  as  few  are  satisfied  with  what  they  get 
as  charity.”  ^ 

Another  said  : 

“ I have  to  do  with  parishioners  who  know  that  they  have  no  charities  whatever 
and  with  parishioners  who  know  that  they  have  many.  Although  the  two  belong 
to  the  same  class  the  difference  between  them  is  very  marked.  ...  It  may  be  fancy 
on  my  part,  but  it  really  seems  to  change  the  whole  tone  of  the  people,  socially  and 
even  spiritually.”  ^ 

Another  says  of  the  small  endowed  charities : 

“ The  benefit  from  them  is  received  by  persons  who  are  not  in  need.  As  regards 
one  of  the  charities,  bread  is  only  given  to  certain  people  who  attend  divine  service 
on  particular  days.  The  consequence  is  that  persbns  who  never  enter  a church  on 
any  other  occasion  flock  to  it  at  these  times.  The  doles,  therefore,  partake  of  the 

nature  of  a bribe  for  taking  part  in  religious  worship,  and  certainly  have  anything  

but  a good  effect  on  the  recipients,  so  far  as  religion  is  concerned.”  “ Once  they 
[people  who  do  not  really  need  the  gift]  get  on  the  list  it  is  very  difficult  to  strike 
them  off,  and  it  is  also  very  difficult  to  refuse  to  give  to  other  people  in  the  same 
position.  I have  struck  off  some.  For  instance,  there  was  a woman  who  was  keep- 
ing a shop  and  who  kept  cows  and  had  7 or  8 acres  of  land,  and  she  had  benefit  from 
these  charities  and  these  doles.  In  another  case  there  was  a widow  who  was  paying 
£15  a year  for  her  holding,  and  had  a pony  and  trap  and  kept  cows.  They  had  this 
charity,  and  they  thought  they  ought  to  have  it.”  ^ 

94.  Dole  charities  in  towns. — There  is  also  a widespread  depreciation 
of  the  endowed  charities  of  the  small  towns.  Of  the  results  of  their 
administration  at  Beverley,  one  said  ; ^ 

The  dole  charities  are  an  absolute  waste.  The  money  is  taken  to  the  first  public- 
house.  They  have  a bad  effect  on  character  and  independence.  Before  Christmas 
people  get  themselves  up  shabbily,  and  touch  their  hats  at  street  corners.”  “ They 
look  on  the  church  as  a place  out  of  which  there  is  something  to  be  got.”  “ Many 
of  the  people  live  on  charity.  Cadging  is  the  order  of  the  day.  The  charities  deter 
people  from  improving  their  position.’^® 

A trustee  said  : 

“My  bell  used  to  be  continually  ringing  with  people  asking  for  tickets  for 
groceries,  etc.  The  deserving  people  keep  away,  and  the  undesirables  come.” 

95.  Passing  to  the  larger  towns,  we  have  the  same  criticism.  Of  the 
doles  in  Norwich,  “More  than  one  of  these  informants  who  had  been 
officially  connected  with  the  administration spoke  of  the  dole  charities 
as  an  unmitigated  evil.  Another,  an  incumbent,  said : 

“ Norwich  is  pauperised  to  a degree,  and  a large  portion  of  idlers  appear  to  live 
on  the  ‘ generosity  ’ of  the  Norwich  ‘ charitable.’  The  poor  are  helped  too  much, 
and  if  they  were  helped  less,  and  made  to  help  themselves  more,  we  should  have  less 
poverty  and  discontent.”  ® 

So  at  York  the  incumbent  of  a city  parish  said : 

“ The  people  come  in  swarms  to  the  school-room,  and  the  gifts  do  them  no  good 
at  all.  There  is  no  limit  of  age  ; people  of  thirty,  and  under,  get  the  charity. 
Prostitutes  take  a room  in  the  parish  before  Christmas  and  try  to  get  it.  It  is  given 
to  men  earning  good  wages,  for  instance,  a telegraph  wire-man,  earning  28s.  to  30s. 
a week,  with  a drunken  wife  and  three  or  four  children.  The  charities  destroy  my 

spiritual  position.  When  I visit  the  people,  they  say : ‘ What  has  Mr.  

brought  ’ ” 7 

96.  In  support  of  all  this  generally  unfavourable  evidence,  many  cases 
might  be  quoted,  of  which  the  particulars  are  given  in  the  investigators’ 
report,  for  they  made  independent  inquiries  in  regard  to  a large  number 

1 Hood,  71523,  (13),  Jebb,  71698,  (21).  ^ Moody,  71940,  (10);  Burges,  72139,  (11); 

Kevin  Davies,  72681,  (25),  72766,  72831,  (2).  » Flatten,  Yol.  YIL,  App.  No.  cxciv. 

(8).  ^ Report  on  endowed  and  voluntary  charities,  p.  29,  Beverley.  ^ Cf.  Lichfield, 

p.  32.  Ludlow,  p.  34.  Bourne,  p.  35.  Staunton-on-Wye,  p.  43.  ® Norwich,  p.  14. 

7 York,  p.l8.  Coventry,  p.  23.  Kendal,  p.  27. 
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of  cases  taken  at  haphazard.^  These  show  that  the  doles  fell  to  many 
of  the  unjust,  and  to  some  of  the  just.  They  came  to  drinking  and 
immoral  people  living  in  dirty  homes,  to  the  lazy  and  disreputable,  to 
people  quite  well  enough  off  to  do  without  them  ; to  old  almspeople  who 
were  already  in  receipt  of  a pension,  or  had  a place  in  an  almshouse ; to 
widows  of  good,  bad,  or  indifferent  character ; to  steady  and  well-doing 
people,  and  to  thriving  families.  They  were  indiscriminate.  They  pro- 
moted dependence  among  the  independent,  and  palliated  demoralisation, 
and  did  little  or  nothing  to  ameliorate  a state  of  poverty,  or  prevent  a 
state  of  distress. 

97.  Dole  charities  : conclusion. — These  charities  are  a principal  factor 
in  the  settlement  of  any  reorganisation  of  the  local  relief.  Where  they 
are  small  in  comparatively  small  populations  they  cannot  be  ignored, 
and  where  they  are  large  it  is  indispensable  that  they  should  be  revised 
and  brought  into  co-ordination.  To  a great  extent  they  are  now  used  to 
supplement  outdoor  relief.  If,  as  we  would  desire,  the  policy  adopted 
heretofore  by  the  Court  of  Chancery  and  the  Charity  Commission  and 
the  Poor  Law,  as  represented  by  Mr.  Goschen’s  Minute,  were  to  prevail, 
they  would  be  administered  on  lines  parallel  to  the  Poor  Law.  Co- 
operation would  take  the  place  of  supplementation.  But  to  make  the 
charities  useful,  and  to  bring  them  into  co-ordination,  is  usually  a very 
unpopular  task.^  Local  residents  and  trustees  fear  to  undertake  it. 
Reform,  therefore,  must  in  great  measure  come  from  without. 

XVI. — Suggestions  of  Witnesses  in  Regard  to  Dole  Charities 
AND  THE  Local  Organisation  of  Voluntary  Aid. 

98.  Suggestions  of  witnesses  and  others  as  to  the  development  of  a 
reformed  system. — We  next  turn  to  some  of  the  comments  and  sugges- 
tions made  by  witnesses  in  regard  to  the  better  application  of  doles  and 
the  better  organisation  of  local  voluntary  aid.  The  Rev.  Charles  H. 
Heale,  the  Vicar  of  Williton  in  Somersetshire,  in  his  very  interesting 
evidence,  told  us  that^  : — 

“ Under  the  old  schemes  each  parish  provided  for  the  relief  of  their  own  people, 
. and  the  money  of  these  old  charities  was  practically  given  to  the  help  of  the  parish 
generally.  If  you  examine  the  old  overseers’  accounts  and  the  old  churchwardens’ 
accounts,  you  invariably  find  that  they  relieved  their  own  people  ; and  sometimes 
people  connected  with  the  place  left  a small  sum  in  charity  to  go  towards  lessening 
the  local  expenses.  . . . There  was  a house  kept  in  almost  every  parish  where 

the  very  poor  people,  who  were  helpless  and  could  not  take  care  of  themselves,  were 
herded  together.  ...  As  far  as  I can  gather,  there  was  very  little  out-relief 
given  in  the  old  days,  and  what  was  given  was  only  given  in  cases  of  sickness.  I am 
going  back  more  than  100  years  now.  Charities  ‘left  for  giving  a small  sum  or 
clothing  annually  to  the  second  poor,  i.e.,  those  not  in  receipt  of  parochial  relief  ’ 
were  given  to  people  who  were  not  in  the  house.” 

The  parish  poorhouses  have  vanished,  and  their  place  has  been  jbaken 
by  the  union  workhouses,  which  have  often  developed  into  general  insti- 
tutions for  the  care  of  the  sick  and  aged  poor  rather  than  workhouses. 
Now,  usually,  it  is  possible  to  take  advantage  of  much  more  various 
means  for  dealing  with  those  in  distress  than  formerly ; and  institu- 
tional relief  may  be  said  to  include,  not  only  treatment  of  the  sick  in 
infirmaries  or  infirm  wards  under  careful  nursing,  but  the  maintenance 
of  the  afflicted  and  of  children  in  special  homes.  And  these  means  may 

^ Norwich,  p,  13.  York,  p.  17.  Coventry,  p.  25.  Kendal,  p.25.  Lichfield,  p.  31,  and 
Lloyd,  32062.  Also  the  Abstract  of  information,  p.  235.  ^ Report  on  Endowed  and 

Yoluntary  Charities,  p.  32,  p.  39.  * Heale,  69047,  69055,  69058,  pars.  29-31. 
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be  still  further  developed  by  making  use  of  private  certified  homes,  and 
by  regulated  co-operation  between  the  public  authorities  and  the 
managers  of  voluntary  agencies.  Hence  by  the  scheme  we  suggest, 
while  the  dole  charities  subject  to  an  indispensable  modification,  namely, 
that  they  are  applicable  to  cases  of  distress,  are  left  in  the  hands  of 
trustees  for  local  use,  the  Poor  Law,  in  the  larger  area  of  the  county, 
and  with  the  aid  of  county  rates,  would  provide  such  institutional  relief 
as  might  seem  right  for  the  individual  applicant,  instead  of  only  “ the 
workhouse”  and  the  “offer  of  the  house.”  Outdoor  relief  would  be 
restricted  in  its  scope,  and  charitable  association  throughout  the  union 
by  means  of  the  Voluntary  Aid  Committee  would,  as  far  as  may  be,  take 
its  place. 

99.  Speaking  of  the  possibility  of  an  unification  of  outdoor  relief  and 
charity,  Mr.  Heale  thought  it  was  not  possible  to  work  local  charity  and 
Poor  Law  together ; if  this  were  carried  out,  people  would  cease  to  give 
to  church  collections,  money  would  not  be  so  freely  given  by  individuals, 
and  there  could  be  no  system  or  method.  The  charities  or  endowments 
left  to  the  second  poor  ought,  he  considei  ed,  rather  to  be  used  for  old- 
age  pensions  than  for  the  relief  of  the  poor  under  the  Poor  Law. 

100.  This  line  of  thought  is  taken  by  several  witnesses  tentatively. 
The  Rev.  Henry  Moody,  Vicar  of  Wolverhampton,  who  was  very  familiar 
with  the  methods  of  the  Poor  Law,  and  who  from  about  1870  had  worked 
continuously  among  the  poor,  in  towns — in  the  East  of  London,  and  in 
Leeds,  and  in  country  districts,  gave  us  the  results  of  his  experience.^ 
He  said  that : — 

“ In  some  cases  charity  and  out-relief  should  go  hand  in  hand  together,  but  at 
present  there  was  no  connection  between  them.  In  some  way  or  other  there  should 
be  provision  for  the  two  to  work  together.  . . . Some  means  should  certainly  be 
devised  so  that  each  knows  what  the  other  is  doing.  . . . Occasional  charity  is  no 
doubt  of  the  greatest  value,  and  one  cannot  see  how  the  poor  could  possibly  tide 
over  certain  times  without  it.  In  the  hour  of  their  real  want  they  seek  charity 
rather  than  Poor  Law  relief.  In  the  interests  of  the  poor  themselves  by  all  means 
do  away  with  harmful  relief  and  substitute  useful  charity,  if  it  can  possibly  be 
arranged,  and  I think  it  might.” 

101.  Another  witness,^  the  Chairman  of  the  Stretton  Board  of  Guar- 
dians, suggested  that  the  charities  in  a parish  or  town  might  be  pooled 
and  provide — 

“ A number  of  small  pensions  to  carefully  selected  cases,  and  letting  it  be  known 
that,  unless  forfeited  by  bad  conduct,  such  pensions  will  be  continued  through  life. 
In  a former  parish  with  which  I was  connected,”  he  said,  “ a number  of  small  chari- 
ties no  one  of  which  alone  was  of  sufficient  value  to  do  any  permanent  good,  when 
distributed  amongst  all  the  aged,  or  all  the  widows,  or  all  the  spinsters  of  the  parish, 
by  being  pooled,  produced  an  aggrt^gate  sum  from  which  we  were  able  to  pay  thir- 
teen worn-out  folk,  all  of  the  classes  for  which  the  charities  were  originally  intended, 
a weekly  pension  of  3s.  6d.  each.  All  these  people  must  have,  but  for  this  charit- 
able help,  been  on  the  outdoor  relief  list  at  perhaps,  from  2s.  to  2s.  6d.  each.  They 
had  no  longer  any  fear  of  the  money  being  withheld,  provided  they  behaved  them- 
selves reasonably  well — all  the  annoyance  and  quarrelling  caused  by  frequent  distri- 
bution of  doles  was  done  away  with,  and  the  poor  rate  was  relieved  to  an  appreciable 
extent.” 

102.  Here  by  consolidation  dependence  on  the  rates  was  reduced.  In 
co-operation  with  the  board  of  guardians,  if  State  pensions  led  to  its 
being  desirable  to  revise  such  a settlement,  the  charities  could  be  equally 
well  turned  to  some  other  account  on  similar  lines. 

103.  Another  witness,®  Mr.  Thomas  Emberton,  speaking  of  Ellesmere, 


^ Moody,  71940  (10-14).  ^ Burges,  72139.  ^ Emberton,  71324,  71341,  71375,  71350. 
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where  he  had  been  a guardian  for  fifteen  years  and  vice-chairman  six 
years,  proposed  that  a — 

“ Committee  might  with  advantage  be  formed  to  administer  both  outdoor  relief 
and  the  charities.”  “ There  is,”  he  said  “ a good  deal  of  dissatisfaction.  You  see 
there  is  the  vicar  and  the  churchwarden  ; there  is  the  trustee  from  the  parish 
council  and  a trustee  from  the  urban  council,  and  one  or  two  more  of  the  other 
minor  parishes  that  have  been  lopped  off  from  the  Ellesmere  parish  that  have 
trustees  really.”  “ The  guardians,”  he  continued,  “ have  nothing  whatever  to  do 
with  the  trustees  ; there  is  no  conference  with  them  in  dealing  with  cases  ; the 
urban  council  elects  a trustee  ; the  guardians  have  no  standing  whatever.” 

The  committee,  he  suggested,  might  be  composed  for  the  greater  part 
of  guardians  (whose  service  on  it  would  be  compulsory)  with,  say,  the 
vicar  and  one  of  his  churchwardens  as  trustees,  the  secretaries  of  friendly 
societies — the  Oddfellows  and  Foresters,  and  of  a women’s  club.  The 
committee  would  then  refuse  out-relief  if  they  thought  there  was  fraud 
of  any  kind  ; or  where  the  applicants  ‘‘  lived  under  insanitary  conditions 
in  cottages  which  are  unfit  for  them  to  reside  in  ” and  “ when  they  have 
no  one  to  look  after  them  and  they  can  get  no  attendance ; and,  where 
we  find  it  is  some  drunken,  careless,  improvident  individual,  we  do  not 
see  that  we  are  in  a manner  bound  to  give  him  out-relief  at  all.”  For 
the  reasons  which  we  are  about  to  state  we  have  not  advocated  a com- 
bined Poor  Law  and  Voluntary  Aid  Committee  as  is  here  suggested,  but 
otherwise  this  evidence  describes  what  we  think  is  desirable.^  In  this 
case  the  Voluntary  Aid  Committee  would  deal  with  the  whole  union,  an 
agricultural  union  with  a population  [of  about  2,000,  with  Ellesmere 
town  as  its  only  urban  centre. 

104.  Another  witness  from  the  same  union, ^ “ a dissatisfied  distributor 
of  Phillip’s  charity  which,  up  till  1905,  annually  provided  blankets 
and  flannel  (about  £100  worth)  for  distribution  in  Ellesmere  parish  ” 
said : — 

“ The  co-ordination  of  medical  and  all  other  agencies  for  the  help  of  the  poor  is 
sorely  needed.  One  representative  body  might  undertake  the  work  of  the  hospital, 
the  dispensary,  the  trained  nurse,  etc.,  and  be  in  touch  with  the  guardians,  the 
charity  trustees  and  other,  at  present,  separate  organisations.” 

105.  Mr.  John  MacGowan,^  the  general  secretary  of  the  Oddfellows 
Widow  and  Orphan  Society,  at  Bridgwater,  said  : — 

“ To  endeavour  to  prevent  this  (‘a  too  liberal  dispensing  of  charity,  which  tends 
to  make  people  sordid  and  seems  to  cause  them  to  be  more  and  more  disinclined  to 
depend  upon  any  effort  of  their  own’),  all  charity  should  be  organised,  and  its  in- 
discriminate distribution  discouraged.  This  might  be  done  by  establishing  permanent 
charity  organisation  committees  in  each  locality,  the  members  thereof  to  be  elected 
and  some  co-opted.  The  aim  of  such  a committee  should  be  to  centre  all  charity 
within  its  own  sphere  of  work.  If  charity  thus  organised  could  be  assisted  by  aid 
grants  from  the  State,  the  present  system  of  out-relief  would,  I think,  be  greatly 
reduced,  and  in  time  might  disappear  in  its  present  form.” 

106.  Miss  Joseph,  ® a guardian  of  the  Williton  Union,  said  : — 

“ I believe,  if  out  relief  were  the  exception  and  not  the  rule,  and  there  was  co- 
operation between  the  charity  of  a district  and  the  Poor  Law  to  meet  the  ‘ hard 
case,’  that  in  the  course  of  a generation  there  would  be  a marked  improvement  in 
the  economic  condition  and  morale  of  the  district ; but  where  out-relief  is  given 
it  should  be  adequate  and  the  circumstances  of  the  recipient  be  reviewed  frequently.” 

She  suggested  that  the  parishes  or  villages  in  unions  might  be  grouped, 
and  that  in  each  group  there  might  be  a sub-committee — 

“ Different  people  representing  the  various  interests  in  those  villages,  and  that 
one  of  their  members  should  work  on  the  central  committee  and  report  to  the 
central  committee  of  the  union,  which  would  meet  on  the  board  day  of  the  board  of 

1 Emberton,  71324  (2).  ^ Jebb,  71698  (16).  «MacGowan,  68814  (16),  68835,  68844. 
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guardians  after  the  meeting  of  the  board.  The  sub-committee  would  not  make  any 
expenditure  without  reference  to  the  central  committee,  and  the  funds  should  be 
raised  on  each  case.  There  are  a certain  number  of  endowed  charities  which  we 
hope  to  get.  Then  there  is  a great  deal  of  private  charity,  and  if  we  could  bring 
the  charitable  to  our  point  of  view,  we  hope  to  get  the  money  which  they  now  give 
individually.  . . . The  idea  of  the  scheme  in  the  first  place  was  to  keep  cases  from 
becoming  chargeable  by  timely  aid.”^ 

The  suggested  rules  require  that  “ relief  shall  not  be  given  to  supplement 
outdoor  relief  ; that  the  board  of  guardians  allow  their  clerk  and  com- 
mittee to  report  fully  to  the  committee  after  investigation  that  the 
money  needed  must  be  raised  specially  for  that  case ; that  a reserve 
fund  be  raised  from  private  donors  for  certain  specific  objects;  that 
members  of  the  committee  must  under  no  circumstances  give  relief 
without  the  authority  of  the  committee ; that  members  must  be  en- 
couraged to  visit  cases  regularly  and  report  to  the  committee  ; that  every 
decision  be  reported  to  the  board  of  guardians  as  soon  as  possible.  ^ 

107.  This  scheme  deals  with  the  whole  union,  and  would  serve  a 
purpose  similar  to  that  of  the  more  simple  scheme  adopted  by  the 
guardians  at  Farnham,  which  Mr.  Baldwyn  Fleming  described  to  the 
Commission.  Mr.  Fleming  said  — 

“ Take  Farnham,  for  instance,  which  has  been  referred  to  by  Miss  Hill.  They 
have  an  admirable  institution  by  the  side  of  the  board  of  guardians’  work.  They 
call  it  a benevolent  fund.  This  benevolent  fund  is  subscribed  to  by  people  who 
live  within  the  district,  and  if  any  case  goes  before  the  board  of  guardians  which 
they  think  the  application  of  the  Poor  Law  works  hardly  upon,  and  which  is 
evidently  a deserving  case,  but  only  of  temporary  distress  ; and  if  they  want  to  save 
the  person  becoming  a pauper — if,  for  instance,  it  is  the  case  of  a man  who  can  be 
got  to  work  by  purchasing  tools  for  him — they  apply  to  the  benevolent  fund,  and 
the  benevolent  fund  gives  what  is  necessary,  possibly  on  loan.  The  man  having  got 
his  tools  and  to  work,  would  gradually  repay  them  back.  Colonel  Fitroy,  who  is 
the  treasurer  of  the  benevolent  fund,  told  me  recently  that  in  no  year  had  they 
spent  more  than  £20.” 

“ It  is  a question  whether  it  ought  to  be  done  at  the  cost  of  the  rates.” 

“ It  would  be  a most  excellent  thing  to  have  such  voluntary  funds  annexed  to  boards 
of  guardians  elsewhere.  Mr.  Bland  Garland  told  me  that  when  he  started  the  reformed 
administration  in  the  Bradfield  Union  he  put  aside  £100  to  meet  cases  of  that  kind, 
and  that  he  had  only  used  a small  amount  of  it.  . . .” 

And  Mr.  Fleming  agreed  that  “ It  is  mostly  a little  advice  and 
sympathy  that  is  helpful  to  the  people  ” ; and  that  there  was  every 
reason  why,  even  in  the  poorest  districts,  there  should  be  some  kind  of 
organisation  of  a voluntary  character  working  side  by  side  with  the 
Poor  Law  system,  if  you  could  only  get  the  people  to  do  it.  And  he 
thought  that — 

“ The  funds  that  would  be  required  would  be  so  small  that  they  could  always  be 
forthcoming.  There  was  an  enormous  amount  of  charity  given  away,  and  if  that 
charity  were  utilised  instead  of  being  wasted,  it  would  much  more  than  do  what  is 
required  in  the  direction  that  we  are  now  considering.” 

108.  Of  the  usefulness  of  parochial  committees  and  similar  organisations 
we  have  received  much  evidence.  ‘ In  the  Report  for  the  Winchester 
Diocese  special  attention  is  called  to  them.  Parochial  committees  are 
to  be  found,  it  is  said,  mostly  in  town  parishes ; but  we  may  take  this 
statement  as  applicable  to  parishes  in  the  smaller  as  well  as  in  the  larger 
towns.’  The  rules  frequently  adopted  by  these  committees  suggest  what 
might  be  a line  of  division  between  the  Voluntary  Assistance  Committee 

^ App.iii.,  Yol.  YH.,  p.  365.  ^ ^PP-  hi-,  Vol.  YII.,  p.  366.  ® Fleming,  9417-9422. 
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which  we  have  proposed  and  the  Committee  of  Public  Assistance.  The 
parochial  committee,  it  is  said  : — 

“ Must  bear  in  mind  that  there  are  many  cases  in  which  the  granting  of  relief  is 
likely  to  encourage  idleness,  lack  of  thrift,  or  forgetfulness  of  family  responsibility. 
Consequently  relief  shall  not  be  granted  : — 

(a)  111  ordinary  out  of  work  cases,  unless  there  is  evidence  of  thrift,  or 
unless  there  is  illness  and  there  is  reasonable  prospect  that  circumstances  will 
improve. 

{b)  In  cases  of  destitution,  when  there  is  no  prospect  of  circumstances  im- 
proving— these  are  Poor  Law  cases. 

(c)  In  cases  of  chronic  sickness,  unless  they  are  suitable  for  a permanent 
allowance  on  the  ground  of  good  character,  thrift,  provision  for  the  future,  and 
readiness  of  relations  to  assist. 

{d)  In  cases  in  which  near  relations,  able  to  help,  are  unwilling  to  do  so.” 

109.  And  in  regard  to  a parochial  committee  at  Shalford,  Sir  William 
Chance  gave  the  following  account : — 

“May  I say  on  the  other  point  of  voluntary  effort  taking  the  place  of  outdoor 
relief,  that  there  is  a parish  close  to  where  I live,  Shalford,  near  Guildford,  where 
last  year  they  established  a parochial  relief  committee  ; that  relief  committee  has  the 
vicar  of  the  parish  at  the  head  of  it,  but  he  has  called  in  a certain  number  of  laymen, 
the  chief  constable  of  the  county  being  one,  and  two  guardians  and  one  or  two 
ladies.  Every  month  they  have  a collection  in  the  church  for  this  relief  society. 
Then  they  meet  once  a month,  and  all  the  cases  that  have  been  relieved  during  the 
time  are  reported,  and  perhaps  in  difficult  cases  they  meet  in  the  interval  to  consult 
whether  a case  should  be  relieved  or  not.  That  has  worked  extremely  well.  The 
charity  is  cut  off  entirely  from  the  church,  with  this  exception,  that  every  month 
a collection  is  made  for  it,  but  it  has  nothing  at  all  to  do  with  the  church.  The  con- 
sequence is  that  now  practically  we  get  no  demands  for  outdoor  relief  in  that  parish  ; 
we  get  a few  demands  for  medical  outdoor  relief,  but  no  longer  any  for  outdoor 
relief.  I hope  that  before  very  long  we  shall  have  that  system  established  all  over  our 
union,  and  I hope  that  these  parochial  committees,  consisting  of  the  clergy,  ministers, 
and  laymen,  and  people  who  are  interested  in  the  thing,  will  gradually  l3e  able  to 
deal  with  all  the  deserving  cases.  I hope  that  that  principle  may  possibly  extend 
to  the  country.  That  is  one  reason  why  I do  not  want  to  upset  the  present  system, 
certainly  in  the  country,  more  than  is  necessary,  because  I do  feel  that  there  is  an 
enormous  movement  for  good  going  on  all  over  the  country  now,  and  pauperism  is 
going  down.” 

110.  We  thus  pass  from  suggestions  to  plans  which  are  at  work  suc- 
cessfully, and  which,  conducted  under  slightly  altered  methods  and  in 
alliance  with  the  public  assistance  committees,  would,  we  believe,  lead 
to  a good  use  of  endowments,  adequacy  of  relief,  diminishing  depend- 
ence, and  friendly  and  personal  help. 

XVII. — Poor  Law  Relief  and  the  Endowed  Charities  Considered 
IN  Relation  to  the  Unions. 

111.  In  many  parishes  there  are  few  and  trifling  or  no  endowed  chari- 
ties; and  the  same  maybe  said  of  not  a few  unions,  if  we  consider  the 
unions  as  groups  of  parishes.  But,  as  we  have  seen,  in  very  many 
places  these  charities  are  well  worth  considering  in  relation  to  the  relief 
of  distress ; and  we  have  selected  Cricklade  in  Wiltshire,  Ellesmere, 
Taunton  and  Lichfield  as  illustrating  the  position.^  The  population  of 
the  parish  of  Cricklade  is  1,517.  Most  of  the  inhabitants  are  agricul- 
tural labourers.  The  wages  of  the  labourers  are  said  to  be  12s.  to  14s.  a 
week  with  a cottage.  The  demand  for  labour  is  fairly  steady.  The 
Diocesan  Report  states  that  in  90  per  cent,  of  the  parishes  in  the  diocese 
there  is  no  real  poverty  ; and  “ all  agree  that  poverty  is  not  increasing.”  ^ 

^ See  also  Charities  App.  : Cases  dealt  with  by  Parochial  Committees.  ^ Report  on 
endowed  and  voluntary  charities,  pp.  37,  205,  24G.  ^ Diocesan  Report,  Salisbury. 
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From  the  endowed  charities  at  Cricklade  £204  2s.  5d.  in  doles  was  distri- 
buted in  1900  to  230  single  persons  or  heads  of  families ; the  recipients 
are  returned  at  830,  who  would  accordingly  receive  on  an  average  about 
4-91s.  each. 

“ Of  recent  years  the  trustees  have  reduced  the  number  of  recipients  by  strik- 
ing off  the  names  of  about  fifty  recipients  whose  circumstances  seem  to  disentitle 
them  to  the  receipt  of  charitable  relief,  but  the  list  still  includes,  in  addition  to 
ordinary  labourers,  the  names  of  small  farmers,  gardeners,  grooms,  tradespeople, 
shopmen,  railway  men,  postmen,  and  others  earning  good  wages.” 

Twelve  months’  residence  qualifies  for  the  reception  of  the  doles. 

112.  Apart  from  the  endowed  charities  about  £20  is  raised  by  the  two 
churches  for  sick  and  poor  funds.  This  is  distributed  by  the  clergy  in 
one  case,  and  through  district  visitors  in  the  other.  Out-relief  to  the 
extent  of  £283  is  distributed  in  the  parish,  making  in  all  a distribution 
of  £625  a year  ; in  a population  of  1,517  persons.  The  pauperism  of  the 
parish  is  high.  “ There  has  been  no  communication  between  the  board 
of  guardians  and  the  trustees  of  the  charities  or  any  understanding 
arrived  at  as  to  the  class  of  cases  with  which  each  should  deal.”  There 
is  a good  nursing  association,  the  benefits  of  which  are  available  on 
payment  of  a small  subscription ; and  there  are  304  adult  members  of 
permanent  registered  friendly  societies.  Clearly  there  is  very  little 
distress. 

113.  Already  in  this  parish  there  is  practically  a central  board.  Under 
a recent  scheme  the  rector  of  one  parish,  the  vicar  of  another,  the  high 
bailiff  of  Cricklade,  serve  as  ex-ojfficio  trustees  for  the  endowed  chari- 
ties, together  with  the  representative  trustees  appointed  by  the  parish 
council.  All  the  dole  charities  might  by  general  statute  be  assigned  to 
the  relief  of  distress,  and,  further,  according  to  the  distribution  of  the 
population  a part  might  be  assigned  to  the  Voluntary  Aid  Committee 
for  the  union,  and  a part  retained  by  the  parish.  The  demand  for  the 
relief  of  distress  would  be  very  different  from  the  demand  for  the  chari- 
ties’ gifts  The  former  would  be  met  by  relief  according  to  the  needs  of 
the  case,  and  there  would  be  comparatively  few  cases  ; for  the  latter  any 
so-called  poor  person  is  a claimant.  The  trustees  would  be  represented 
on  the  Voluntary  Aid  Committee. 

114.  There  are  fourteen  parishes  in  the  Union.  Two  have  no  endowed 
charities,  six  have  charities  with  incomes  of  between  £2  and  £17,  five 
have  incomes  of  £88,  £80,  £61,  £58,  £35  respectively.  As  to  the  man- 
agement of  the  charities  : in  eight  parishes  the  trustees  of  the  larger 
amount  of  the  charities  are  the  rector,  vicar,  and  trustees  appointed  by 
the  parish  council.  The  rector,  vicar,  and  churchwardens  as  trustees 
deal  in  these  parishes  with  an  income  of  £28.  In  one  parish  trustees 
appointed  by  the  parish  council  and  co-optative  trustees  deal  with  an 
income  of  £75.  If  therefore  we  take  the  union  as  a whole  there  is  a 
good  basis  for  the  formation  of  a Voluntary  ‘Aid  Committee,  and  from 
the  point  of  view  of  the  trusteeship,^  this  conclusion  would  apply  equally 
to  the  other  Unions  to  which  we  refer. 

115.  The  general  position,  financially,  may  be  summed  up  thus  : — 
Poor  Law  relief : — 

(1)  Indoor  relief  in  the  half-year  ending  Lady-day,  1908 — 108 
persons. 

(2)  Of  those  in  receipt  of  indoor  relief  sixty-nine  had  received 


* Charities  Appendix. 
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relief  for  ninety  days  and  over.  They  are,  therefore,  presumably 
most  of  them  aged  or  infirm. 

(3)  Outdoor  relief — half-year,  as  above  : recipients,  338  : of  these 
undoubtedly  a large  proportion  are  the  aged. 

(4)  On  outdoor  relief  in  the  year  ending  Lady-Day,  1908,  was 
spent  £1,634. 

(5)  Thus  in  the  union  with  a population  of  11,357  persons,  apart 
from  indoor  relief,  £1,634  was  expended  on  outdoor  relief  £719 
from  endowed  charities  : in  all  £2,353. 

(6)  The  charge  of  £1,634  would,  in  future,  so  far  as  it  referred  to 
the  aged,  fall  on  the  Exchequer,  in  a subsequent  generation,  when 
the  pension  at  70,  instead  of  poor  relief  may  be  claimed. 

(7)  It  is  clear  that,  as  we  shall  show  in  other  instances,  the  en- 
dowed charities  and  voluntary  charities  could  meet  a great  many  of 
the  miscellaneous  cases  now  assisted  by  the  Poor  Law. 

116.  Next  we  take  the  Ellesmere  Union. ^ 

The  population  is  14,486.  The  income  from  endowed  charities  is  £632. 
Nine  parishes  with  populations  varying  from  44  persons  to  624  persons  » 
have  no  endowed  charities.  In  four  parishes  the  charities  are  under 
£17.  In  the  remaining  eight  parishes  the  inc.ome  of  the  charities  is  £600, 
of  which  £25  is  available  for  almspeople,  in  a population  of  £9,476. 

The  general  position,  financially,  is  as  follows  : — 

. (1)  Endowed  charities,  £632.  

(2)  Indoor  relief  for  half-year  to  Lady-day  1908 — 100  persons. 

(3)  Of  these  seventy-two  had  been  in  receipt  of  relief  ninety  days 
and  over. 

(4)  On  outdoor  relief  in  the  year  ending  Lady-day,  1908 — the  ex- 
penditure was  £726  ; which,  for  the  half-year,  may  be  analysed  thus  : 


Infirm 

Persons.  Expenditure 
in  half-year. 
66  £216 

Widows  - 

- ■ 

- 

- 

13 

62 

Illness 

- 

- 

17 

53 

Miscellaneous  - 

- 

- 

- 

15 

35 

(5)  Here  in  a succeeding  generation  the  major  part  of  the  infirm 
would  probably  be  old-age  pensioners ; illness  would  be  dealt  with 
under  the  scheme  in  Part  V.  ; and  it  should  be  quite  possible  by  co- 
operation within  the  union,  by  the  endowed  charities,  and  otherwise 
to  deal  with  the  cases  of  widows  and  with  the  miscellaneous  cases. 

117.  Taunton  Union  has  a population  of  38,653.^  There  are  in  it 
forty-two  parishes.  Ten  parishes  with  small  populations  have  no  en- 
dowed charities.  The  income  of  sixteen  charities  from  their  sources  is 
in  all,  £136 — £25  being  the  maximum.  The  rest  of  the  income,  £4,932, 
lies  in  sixteen  parishes,  with  a population  of  £29,741.  Of  this  income 
£1,364  is  payable  to  almspeople.  The  total  income  of  endow^ed  charities 
for  the  union  is  £5,068. 

Here  the  financial  position  stands  thus  : — 

(1)  Endowed  charities  £5,068. 

(2)  Indoorrelief  for  half-year  ending  Lady-Day, 1908 — 243  persons. 

(3)  Of  these  180  have  been  in  receipt  of  relief  for  90  days  and  over. 

‘ See  Emberton,  6324(2),  Jebb,  71697,  and  other  entries — Index  to  Vol.  VII.  Report 
on  effect  of  Outdoor  Relief  on  Wages,  etc.,  Shropshire,  by  Thomas  Jones,  p.  17,  and 
Charitie.s  Appendix.  ^ Cf.  Report  by  A.  D.  Steel  Maitland  and  Rose  Squire,  and  Chari- 
ties Appendix. 
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(4)  On  outdoor  relief  in  the  year  ending  Lady-Day,  1908,  the 
expenditure  was  £1,224. 

(5)  In  the  half-year  ending  Lady-Day,  1908,  the  figures  may  be 


analysed  thus : — 

Persons.' 

Expenditure. 

Infirm  . - 

- 

112 

£336 

Widows  - 

- 

19 

68 

Illness 

. 

39 

120 

Miscellaneous  - 

- 

36 

98 

(6)  Here,  if  we  have  regard  to  the  amounts  available  in  the 
diferent  parishes  and  take  into  account  the  reports  we  have  received 
about  the  Taunton  Charities  for  instance,  it  would  seem  again  quite 
feasible  in  connection  with  a Voluntary  Aid  Committee,  and  in  co- 
operation with  the  Public  Assistance  Committee,  to  deal  with  all 
miscellaneous  cases  and  with  the  cases  of  widows.* 

118.  Again,  to  take  the  case  of  Lichfield.^  It  is  a “typical 
small  cathedral  city.”  The  population  is  7,902.  There  are  three 
breweries  employing  under  200  men,  and  two  small  iron  foundries  ; and 
about  150  men  are  employed  by  an  architectural  sculptor.  The  only 
other  occupation  of  any  importance  is  market-gardening.  Labourers’ 
wages  are  5d.  to  6d.  an  hour,  rents  are  low,  the  population  increases  but 
very  little. 

119.  The  following  is  a table  of  the  charities  — 


Endowed  Charities. 

Trustees. 

Object. 

Gross  Yearly 
Income. 

St.  John’s  Hospital  - 

Governed  under  statutes 
made  by  the  bishops. 
Proposed  — a body  of 
trustees. 

12  inmates  over  60. 

£1,250 ; will  sh  ortly 
be  considerably 
increased. 

The  Municipal  Charities  - 

15  ; 3 appointed  by  the 
town  council,  3 by  elec- 
tors of  the  north  ward, 

2 by  those  of  the  south 
ward,  and  7 co-opta- 
tive. 

Pensions,  almshouses, 
5s.  grants,  &c. 

£650 

Dr.  Milley’s  Hospital 

The  Dean  of  Lichfield 
and  2 trustees  ap- 
pointed by  the  city 
council,  1 appointed  by 
the  trustees  of  Feck- 
nam’s  Charity,  and  3 
co-opted  trustees. 

Almshouse. 

£540 

Lowe’s  Charity 

5 trustees  appointed  by 
the  town  council  and  7 
co-operative  trustees. 

Coats,  caps,  pensions, 
etc. 

£520  (shortly). 

Henry  Smith’s  Charity  - 

Churchwardens  of  St. 
Mary’s. 

Flannel,  etc.,  for  the 
poor  of  the  city. 

£18 

Wakefield 

4 trustees. 

Doles. 

£103 

Passam’s  Charity 

Incumbents  and  church- 
wardens of  3 parishes. 

Doles. 

£26 

Hinton’s  Charity 

Mayor  of  Lichfield. 

5s.  gifts  in  sickness 
or  distress. 

£26 

Haworth’s  Charity  - 

The  Dean  of  Lichfield. 

Monetary  and  other 
relief  ; very  poor 
persons. 

£45 

The  Close 

2 trustees  not  connected 

Deserving  poor  of 

£71 

with  Lichfield. 

the  Close. 

* Data  in  regard  to  two  or  three  other  towns  are  given  in  the  Charities  Appendix. 
^Report  on  Endowed  and  Voluntary  Charities,  pp.  30,  179  and  286. 
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120.  Besides  these  are  eleven  other  charities  distributed,  some  in  all 
three  parishes,  some  in  one  or  another — amounting  to  more  than  £90  a 
year.  Apart  from  those  which  are  mostly  distributed  by  the  incumbents 
of  the  several  churches  and  the  churchwardens,  who  are  the  trustees 
there  are,  as  the  above  list  shows,  nine  different  sets  of  trustees.  This 
fact  and  the  figures  suggest  that  there  might  be  one  committee  of  trustees 
for  the  city  ; that  all  these  sums  and  the  almshouses  and  pensions  mio-ht 
be  made  available  for  the  relief  of  distress  in  a larger  area.  With 
the  single  body  of  trustees  in  the  union  might  be  associated  representa- 
tives of  the  voluntary  societies  of  the  city  and  others.  A Voluntary 
Aid  Committee  would  thus  be  formed.  There  are  several  useful  Volun- 
tary charities  in  Lichfield,  a nursing  home,  a branch  of  the  Ladies’ 
Association  for  Friendless  Girls,  a White  Ribbon  Mission  and  Maternity 
Home,  trades  unions,  church  and  chapel  charities,  and  a Charity  Organi- 
sation Society.  Thirteen  per  cent,  of  the  population  are  members  of 
friendly  societies,  and  there  is  a medical  provident  society  with  2,818 
members.^  At  present,  though  of  the  eight  guardians  for  the  City  of  ’ 
Lichfield  six  are  trustees  of  endowed  charities,  five  of  them  beino’ 
trustees  of  the  municipal  charities,  this  has  not  resulted  in  bringing  about 
any  system  of  co-operation  between  the  board  and  the  charities.  A 
Voluntary  Aid  Committee  acting  in  co-operation  with  the  friendly 
societies  would  promote  that,  and  other  movements  that  tend  to  inde- 
pendence might  be  strengthened. 

121.  Altogether  the  income  from  the  endowed  and  voluntary  chari- 
ties in  Lichfield,  and  the  amount  expended  by  the  guardians  on  out- 
relief  is  £4,290 — in  a population  of  7,902.  And  the  investigators 
report : — 

“ If  the  standard  of  administration  of  the  almshouse  and  pension  charities  were 
raised,  and  steps  taken  to  secure  help  from  relations,  old  employers  and  others 
which  is  never  done  at  present,  and  if  the  £361  (the  yearly  sum  available  from  en- 
dowments for  temporary  help)  much  of  which  goes  in  useless  doles,  were  differently 
applied,  the  expenditure  of  £484  on  out-relief  somewhat  laxly  administered,  might, 
in  our  judgment,  become  unnecessary,  or  at  least  be  reduced  to  a small  amount.  * 

“ To  secure  this  result  it  is  essential  that  the  charities  should  be  brought  into 
definite  relation  with  the  administration  of  the  Poor  Law.  Instead  of  this  there 
is  often  overlapping  between  the  two.” 

The  total  expenditure  on  outdoor  relief  is  £483 ; and  but  for  the  help 
given  from  the  charities,  the  outdoor  relief,  it  is  agreed,  would  be 
heavier. 

The  Lichfield  Union  contains  thirty-five  parishes,  Their  total  popu- 
lation is  42,542.  The  total  income  for  endowed  charities  is  £5,231.  In 
the  half  year  377  persons  received  indoor  relief,  of  whom  225  received 
it  for  ninety  days  and  more.  There  were  611  persons  relieved  outdoor 
in  the  half  year ; and  in  the  whole  year  £3,900  was  spent.  Of  this, 
£2,658  appears  under  the  heading  “ infirm  ” ; under  “ Widows,”  £513; 
under  “Illness,”  £536;  under  “ Miscellaneous,”  £191.^ 

The  total  expenditure  for  the  year  from  the  Poor  Law,  apart  from 
indoor  relief,  and  from  endowed  charities  was  £9,131. 

Clearly  in  this  union  also  concerted  administration  would  produce 
great  changes  for  the  better,  on  the  lines  we  are  about  to  consider. 

122.  In  the  Charities  Appendix  will  be  found  data  in  regard  to  other 
Unions  and  parishes. 


^ Cf.  the  circumstances  of  Kendal,  p.  161 


^ See  Charities  Appendix. 
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XVIII. — The  Suggestions  and  Criticisms  of  the  Investigators. 

123.  Mr.  A.  C.  Kay  and  Mr.  H.  V.  Toynbee  were  appointed  by  us  to 
make  inquiry  in  certain  urban  and  rural  areas  as  to  the  administrative 
relations  between  charity  and  the  Poor  Law  and  as  to  the  extent  and 
actual  and  potential  utility  of  Endowed  and  of  Voluntary  Charities. 
What  the  nature  of  the  reforms  should  be  the  suggestions  and  criticisms 
of  these  investigators  indicate  ; ^ and  before  proceeding  further  it  may 
be  well  to  state  their  opinions  briefly.  We  will  touch  on  the  main 
points  in  succession  adding  notes  also  taken  from  general  evidence. 

1.  Administrative  Relations  between  Charities  and  the  Poor  Law. 

124.  On  this  point  the  comments  of  the  investigators  are  : — 

“ In  most  cases  it  does  not  seem  to  have  suggested  itself  to  the  representatives  of 
either  the  one  or  the  other  that  it  was  even  desirable  that  such  relations  should  be 
established,  or  that  it  was  possible  that  any  advantage  might  be  derived  therefrom. 
In  no  single  instance,  so  far  as  we  could  ascertain,  had  any  conference  taken  place 
between  the  endowed  and  voluntary  charities  and  the  Poor  Law  guardians,  as  to 
the  policy  which  they  should  respectively  pursue  in  dealing  with  the  relief  of  the 
poor,  nor  had  any  attempt  been  made  to  define  the  sphere  of  operation  which  each 
should  fill.  Here  and  there  we  met  with  an  individual  who  appreciated  the  im- 
portance of  co-operation,  but  this  was  quite  exceptional,  and  it  is  no  exaggeration 
to  say  that  the  majority  of  those  whom  we  saw  had  given  the  subject  no  thought, 
and  surprise  was  sometimes  expressed  at  the  suggestion  that  such  co-operation  was 
advisable.” 

2.  Mr.  Goschen’s  Minute  of  1869.  Registration  and  the  Prevention 

of  Overlapping. 

125.  Minute  of  the  Poor  Law  Board,  November,  1869. — Mr.  Goschen’s 
minute,  to  which  we  make  reference  again  later  on,  advised  the 
guardians  that  there  should  be  some  recognised  division  of  labour 
between  them  and  the  charities ; but  “ representation  of  the  boards  of 
guardians  on  the  charities  is  not  likely  to  lead  to  any  change  of  policy 
unless  there  is  a recognition  on  both  sides  of  the  great  importance  of 
working  in  co-operation”  on  some  such  lines. 

“ One  of  the  recommendations  there  made  is  ‘ that  in  all  those  cases  where  the 
board  of  guardians  are  granting  relief — and  in  all  such  cases  the  relief  must  by  law 
be  adequate — the  almoners  of  charities  should  astain  from  giving  food  or  money,  or 
supplying  any  such  articles  as  the  guardians  are  themselves  strictly  bound  to  grant, 
and  especially  from  giving  their  charity  in  such  a manner  as  would  constitute  a 
regular  increase  of  income.” 

“ As  a means  of  bringing  about  such  an  understanding,  it  is  suggested  ‘ that  there 
should  be  every  opportunity  for  every  agency,  official  or  private,  engaged  in 
relieving  the  poor,  to  know  fully  and  accurately  the  details  of  the  work  performed 
by  all  similarly  engaged.  The  lists  of  the  relieving  officers  would  form  the  natural 
basis  for  the  necessary  information.  No  funds  are  at  the  disposal  of  the  Poor  Law 
Board  with  which  they  could  appoint  a staff  and  provide  offices  for  organising  a 
general  registration  of  Metropolitan  relief.  Other  means  must,  therefore,  be 
sought  for  providing  that  a public  registering  office  should  be  established  in  every 
large  district,  where  registers  should  be  kept  of  all  persons  in  receipt  of  parochial 
relief,  with  such  particulars  attached  as  might  guide  others  in  their  inquiries.  The 
clergy  of  all  denominations,  and  the  representatives  of  all  the  charities  in  the 
neighbourhood,  should  be  invited  to  send  in  their  lists  to  such  offices,  and  to  make 
themselves  acquainted  with  the  other  lists  deposited  there,  by  which  means  an 
accurate  dictionary  or  reference  book  might  be  framed,  which  would  supply  the 
necessary  information  about  almost  every  person  who  had  once  received  relief, 
either  parochial  or  charitable.  In  the  absence  of  any  sufficient  legal  power  in 


^Report  on  Endowed  and  Voluntary  Charities,  pp.  59-79. 
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the  Poor  Law  Board  to  enforce  an  organisation  of  this  kind,  the  working  of  the  plan 
must  mainly  depend  on  the  voluntary  action  of  the  guardians  and  of  the  various 
charitable  bodies,  but  the  Poor  Law  Board  will  be  happy  to  afford  any  aid  that 
may  be  in  their  power,  and  to  authorise  such  expenditure  as  may  fall  within 
legal  limits.  They  would  be  prepared — 

1.  To  authorise  the  guardians  to  print  weekly  lists,  containing  the  names  and 
addresses  of  outdoor  paupers,  and  the  sums  given  in  relief  in  each  case. 

2.  To  authorise  any  reasonable  remuneration  for  extra  work  to  officers  whom  the 
guardians  may  employ  to  carry  out  this  arrangement. 

3.  To  instruct  their  inspectors  to  facilitate  the  communication  between  the 
official  and  private  agencies,  where  such  interposition  may  be  of  any  service,  and  to 
assist  in  systematising  as  far  as  possible  relief  operations  in  various  parts  of  the 
Metropolis.” 

“ It  is  further  suggested  that  the  trustees  of  the  charities  should  refer  to  the 
relieving  officer  all  totally  destitute  applicants  who  properly  fall  within  his  sphere, 
while  he,  on  the  other  hand,  should  pass  on  to  the  charities  all  those  not  actually 
destitute,  who  seem  likely  to  fall  within  the  class  which  charity  undertakes  to 
assist.” 

126.  This  minute  is  supplemented  by  the  General  Order  (Metropolis) 
1878,  by  which  the  guardians  may  cause  lists  to  be  prepared  at  such 
intervals  as  they  may  deem  expedient,  being  not  oftener  than  once  a 
week,  showing  the  name  and  address  of  each  pauper  who  has  during  the 
interval  been  admitted  into  the  workhouse  or  has  received  outdoor 
relief  . . . and  the  amount  or  value  of  the  outdoor  relief  so  received  in 
each  case,  and  may  cause  such  lists  or  any  parts  thereof  to  be  printed 
and  circulated  and  distributed  in  such  manner  as  they  may  think  fit. 
This  order  and  Mr.  Goschen’s  minute  apply  to  the  Metropolis  only. 

127.  We  propose  that  they  should  be  enforced  throughout  the  country 
in  a modified  form  consistent  with  the  general  scheme  of  poor  relief 
which  we  recommend.^  Heretofore  it  would  seem,  the  investigator’s 
report,  “ that  the  minute  would  have  remained  entirely  inoperative  but 
for  the  practice  of  the  Charity  Organisation  Societies,  which  are  in- 
variably in  constant  communication  with  the  Poor  Law  authorities 
with  a view  to  avoid  the  supplementation  of  out-relief  and  to  promote 
the  transference  of  cases  from  one  body  to  the  other  as  the  one  or  the 
other  could  best  deal  with  them.”  In  Norwich  a weekly  return  of  cases 
dealt  with  by  the  Charity  Organisation  Society  with  the  decisions 
arrived  at  was  sent*  by  the  society  to  the  guardians.  At  Kendal  the 
society  had  opened  a general  register  with  a view  to  the  prevention  of 
overlapping.  Casual  supplementations  of  poor  relief  is  the  rule,  how- 
ever. The  investigators  state  that  in  all  places  which  they  visited  the 
charities  have  been  applied  in  a greater  or  less  degree  in  supplementa- 
tion of  Poor  Law  relief  with  two  exceptions.^ 

“ It  was  our  practice  to  submit  lists  of  the  recipients  of  the  various  endowed 
charities  to  the  relieving  officers,  who  marked  the  names  of  all  those  who  were  on 
their  out-relief  books.  In  every  place,  apart  from  those  mentioned  above,  it  was 
found  that  there  were  numerous  cases  in  which  people  were  being  helped  both  by 
charities  and  the  Poor  Law.” 

Results  of  overlapping. — “ In  Kendal  it  was  stated  by  a trustee  ....  that  if  the 
trustees  did  not  give  to  people  in  receipt  of  poor  relief,  they  would  have  no 
recipients  ; and  an  informant  at  Beverley  said  that  ‘ if  the  doles  were  not  given  to 
Poor  Law  cases,  the  money  could  not  be  spent.' 

“ At  York,  when  lists  (not  complete)  of  the  recipients  of  Ihe  charities  were 
submitted  by  us  to  the  relieving  officers,  over  sixty  cases  of  people  receiving  out- 
relief  were  at  once,  much  to  their  surprise,  recognised  by  them.  The  following  are 


^ Report,  p.  60. 


^ Ibid.,  p.  61. 
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particulars  of  the  amounts  received  in  some  of  these  cases  from  the  endowed 
charities  ; — 

Overlapping  op  Charities  and  Poor  Law  Relief  In  York. 

No.  of  Amount  Received 

Cases.  from  Charity. 

£ s.  d. 

1 - - Pension  of  20  16  0 a year. 

j) 

n 

)j 
)? 

„ (3  also  received 

gifts  of  40s., 

22s.,  and  12s. 
respectively.) 

„ (besides  doles.) 

)> 

„ (4  of  these  also 

received  Is.  a 
month  and  a 
loaf  weekly.) 

V 

V 

V 

“ The  overlapping  is  not  confined  to  endowed  charities.  Out  of  thirty  recipients 
of  help  from  the  York  Benevolent  Society,  taken  at  random,  nine  were  found  to  be 
on  the  outdoor  relief  list,  and  five  in  receipt  of  occasional  relief. 

“ In  Norwich,  the  endowed  and  voluntary  charities  (apart  from  the  Almshouses 
and  pension  charities)  go  very  largely  to  those  in  receipt  of  out-relief. 

“ In  the  case  of  the  Norwich  Soqiety  for  the  Relief  of  the  Sick  Poor,  out  of 
twenty-five  cases  taken  at  random,  ten  were  found  to  be  in  receipt  of  out-relief.” 

128.  Necessity  of  Registration. — To  prevent  this  aberration  of 
charity,  registration  is  essential.^  It  is  adopted  and  is  being  extended 
by  degrees  wherever  the  problem  of  relief  has  been  carefully  studied 
— at  Berlin,  and  generally  wherever  the  Elberfeld  system  in  its  different 
forms  is  in  force:  in  Holland;  in  some  cities  in  the  United  States  of 
America,  but  especially  at  Boston,  Massachusetts.  In  England  probably 
it  is  now  most  completely  applied  in  the  civil  parishes  of  Chelsea  ^ and 
Hampstead. 

129.  Results  of  Registration. — At  Chelsea,  churches  and  charities 
and  the  Poor  Law  guardians  are  by  degrees  to  a*  larger  and  larger 
extent  using  the  “ Chelsea  Mutual  Registration  of  Assistance,”  together 
with  various  institutions  whose  work  in  some  measure  lies  in  Chelsea, 
though  they  do  not  have  their  central  quarters  there.  The  scheme  was 
instituted  more  than  three  years  ago  “ with  a view  to  the  prevention  of 
overlapping  and  promotion  of  co-operation  among  the  relief  agencies  in 
Chelsea.” 

“ The  procedure  is  that  ‘ the  agencies  forward  monthly  or  weekly  lists  of  their 
cases  to  the  office,  where  they  are  compared,  and  if  the  same  name  is  found  on  two 
or  more  lists,  the  fact  is  notified  to  those  agencies.  The  scheme,’  the  hon.  secretary 
writes,  ‘ receives  increasing  support,  and  we  have  lately  commenced  holding  monthly 
conferences  of  the  overlapping  agencies  for  the  purpose  of  considering  the  possibility 
of  restoring  the  families  to  a state  of  independence  and  mutually  agreeing  upon 
future  action  in  regard  to  them.’  ” 

130.  This  statement  of  itself  proves  the  positive  utility  of  the  method. 
The  statistics  show  each  year  an  increasing  number  of  communications, 

^ Report,  p.  74.  ^ Memo.  ; Chelsea  Committee  of  the  Charity  Organisation  Society, 

and  Sketch  of  Hampstead  system.  Charities  Appendix,  Blankenberg,  100020  (55). 
Munsterberg,  100300  (8),  (18). 
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made  to  those  who  have  registered  cases,  as  year  by  year  the  plan  has 
been  utilised  by  a larger  number  of  charities. 

131.  The  figures,  according  to  the  average  monthly  numbers  for  each 
year,  are  : — 


1905. 

1906. 

1907. 

Jan. 

Feb. 

Mar. 

Dec. 

Jan. 

Feb. 

Mar. 

Dec. 

Jan. 

Feb. 

Mar. 

Dec. 

Communications  - 

j 

180  i 

1 

222  1 

216 

254 

210 

136 

199 

129 

246 

274  ' 

181 

358 

Families  concerned  - - i 

107  ! 

130 

133 

130 

132 

92 

115 

58 

152  1 

174 

ill6 

188 

Cases  of  overlapping  within 
four  weeks  excluding  pen- 
sions   

' 49 

55 

56 

81 

53  ' 

42 

59 

31 

73 

69 

82 

; 72 

Cases  of  overlapping  within 
eight  weeks  excluding  pen- 
sions   

1 

i 

160 

73 

, 58 

77 

34 

87 

1 

90 

1 

83 

i 84 

Communications  to  the  Board 
of  Guardians 

! 

! 

49 

88 

68 

45 

31 

42 

22 

51 

1 58 

28 

58 

Families  assisted  - 

i 

i 

1 

2,152 

132.  It  was  found  that  the  register  at  Chelsea  was  of  very  great  ser- 
vice to  the  London  Unemployed  Fund  in  1904-5,  and  the  agencies  that 
are  members  of  it  bear  witness  to  its  great  utility.^ 

133.  Such  registration  can  only  be  developed,  it  is  evident,  with  great 
perseverance  and  by  demonstrating  to  the  charities  how  it  may  serve 
their  several  needs,  may  prevent  duplication  of  inquiries,  and  may 
secure  that  either  one  agency  deals  with  the  case,  or  that  each  agency, 
instead  of  unconsciously  supplementing  the  work  of  others,  co-operates 
for  a common  object.  A scheme  of  general  registration  is  so  necessary 
that  we  recommend  its  adoption  in  every  union  area. 

3.  Want  of  information,  and  inquiries. 

134.  The  investigators  report  that  in  their  opinion  : — ^ 

“ The  trustees  are  not  sufficiently  alive  to  the  importance  of  making  thorough 
enquiries  regarding  applicants.  In  many  cases  we  found  that  the  trustees  considered 
inquiry  unnecessary,  on  the  ground  that  they  knew  all  the  poor  people  already. 
This  may,  no  doubt,  be  true  in  a country  village,  but  can  hardly  be  so  in  larger 
places,  except  in  cases  in  which  no  publicity  is  given  to  the  charity,  and  appoint- 
ments are  practically  confined  to  persons  known  to  the  trustees  or  their  friends. 
Forms  of  application,  with  inquiries  regarding  the  character  and  circumstances  of 
applicants,  may  be  usefully  employed,  but  we  frequently  found  that  such  statements, 
if  certified  by  two  or  three  householders,  were  accepted  as  sufficient.  It  is  important, 
Ave  think,  that  independent  inquiry  should  be  made  by  the  trustees  themselves,  or 
through  an  inquiry  officer,  or  an  agency  such  as  the  Charity  Organisation  Society, 
for  the  purpose  of  verifying  the  statements  on  the  application  form,  and  ascertaining 
the  character,  thrift,  resources  and  home  conditions  of  the  applicant.’’ 

135.  Of  the  necessity  for  inquiry,  a point  to  which  we  have  already 
referred,  evidence  has  come  to  us  from  almost  every  quarter,  and  we  are 
of  opinion  that  it  should  no  longer  be  left  to  the  trustees  of  charities  to 
make  inquiry  or  not  to  make  inquiry  in  regard  to  those  who  apply  to 
them  for  the  benefit  of  a charity.®  The  Charity  Commission  in  the  case 
of  almspeople  and  pensioners  requires  that  there  be  “full  investigation 
of  the  character  and  circumstances  of  the  applicants,  and  inquiry  whether 

* Report  of  Central  Executive  Committee  : London  Unemployed  Fund,  1904-5. 

^ Report  on  Endowed  and  Voluntary  Charities,  p.  70.  ^ App.  xiii.  (c)  iii.,  p.  616. 
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they  have  shown  reasonable  providence,  and  whether  and  to  what  extent 
they  may  reasonably  expect  assistance  from  relations  or  others,”  and 
they  have  added  in  more  recent  schemes — that  for  the  purpose  of  this 
clause  the  trustees  may  avail  themselves  of  any  suitable  agency. 

136.  Necessity  of  securing  proper  means  of  inquiry. — We  think 
that  many  facilities  for  making  inquiry  in  regard  to  applications  will 
result  from  the  unification  of  charitable  work  on  the  lines  we  are  about 
to  suggest.  Both  voluntary  and  paid  help  will  be  more  easily  provided 
for  the  purpose  ; and  as  trustees  and  others  desire  to  effect  more  through 
their  intervention,  they  will  be  led  to  require  a better  system  of  investi- 
gation for  their  own  guidance  and  for  the  benefit  of  those  who  have 
asked  their  assistance.  In  any  case,  we  are  of  opinion  that  means  of 
making  suitable  inquiry  should  be  assured  in  regard  to  all  charities  as 
part  of  the  schemes,  under  which  they  are  administered  ; and  that  there 
should  be  some  supervision  to  ascertain  that  so  necessary  a condition  is 
fulfilled. 

4.  Appropriation  of  Means  and  Supervision.^ 

137.  Difficulty  of  obtaining  the  service  of  suitable  Trustees. — Among 
the  objects  mentioned  as  permissible  to  trustees  are  those  contained  in 
clauses  we  have  quoted  above  : “ the  supply  of ; (a)  Clothes,  linen,  bed- 
ding, fuel,  etc.  ; and  (6)  temporary  relief  in  money,  etc.”  ; representing, 
as  Sir  George  Young  said  : “ The  limit  to  which  the  Commissioners  con- 
sidered themselves  able  to  cut  down  the  pernicious  operation  of  pro- 
miscuous doles.” 

“ It  is  clear,’’  the  investigators  write,  “ that  a fund  left  at  the  disposal  of  a body 
of  trustees  for  application  under  provisions  such  as  those  of  the  scheme  for  general 
benefit  of  the  poor  referred  to  above  might,  with  care  and  intelligence,  be  made 
productive  of  very  great  benefit  to  the  poor.  Help,  adequate  in  amount  and  wisely 
directed,  at  a time  of  special  need,  through  sickness,  want  of  employment,  or  other 
misfortune,  may  often  prevent  a family  from  drifting  into  a condition  of  pauperism.” 

138.  With  this  we  agree;  but  the  agreement  implies  two  conditions 
— the  appointment  of  competent  trustees  or  managers,  and  a supervision 
of  the  administration. 

139.  On  the  former  question  there  is  a difficulty.^  Trustees  are 
inclined  to  accept  the  pleasure  of  patronage  as  the  compensation  which 
they  receive  for  undertaking  the  management  of  the  trust.  Hence  the 
common  practice  of  allowing  each  trustee  in  turn  to  nominate  to  the 
charity.  What  should  be  the  duty  of  the  trustees  jointly  becomes  the 
privilege  of  the  individual  trustee;  and  the  decision  of  the  common 
body,  which  is  intended  to  prevent  the  domination  of  private  interests 
may  yield  to  the  dictates  of  a merely  private  patronage.  But  further  : — 

“Unfortunately,  the  work  of  selecting  ‘ helpable  ’ cases  and  providing  assistance 
suitable  to  the  varying  circumstances  of  each  case  demands  an  amount  of  knowledge 
and  interest  in  charitable  work,  and  an  expenditure  of  time  and  trouble  which  can 
rarely  be  found  under  the  conditions  of  charitable  administration  prevailing  in  the 
towns  the  investigators  visited.  . . .” 

“ In  some  of  the  places  which  we  visited  we  were  unable  to  discover  any  elements 
out  of  which  a really  satisfactory  body  of  trustees  could  be  constituted.” 

“ The  administration  of  almshouses  and  the  granting  of  out-pensions  as  compared 
with  other  modes  of  charitable  relief  . . . makes  much  less  demand  upon  the  time 
and  capacity  of  trustees.  It  is,  consequently,  much  easier  to  find  a body  of  trustees 
who  will  make  good  appointments  of  alms-people  and  pensioners  than  who  will 
satisfactorily  perform  the  difficult  work  of  from  time  to  time  giving  appropriate 
assistance  in  cases  of  special  need  and  distress.” 


^ Report,  p.  76,  and  see  ante,  para.  54.  Young,  31141. 


2 Report  pp.  70,  56,  78. 
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140.  It  is  clear  from  this  and  other  evidence  that  the  building  up  of 
a good  administration  will  not  only  necessitate  a careful  choice  of 
trustees,  but  will  also  involve  the  imposition  upon  them  of  a new  and 
ordered  responsibility  in  connection  both  with  a local  committee  of 
administration  and  with  a central  supervision  of  some  kind.  Otherwise, 
as  the  investigators  say  : — 

“ We  should  feel  considerable  doubt  as  to  the  expediency  of  leaving  any  con- 
siderable sum  at  the  disposal  of  the  trustees  as  a liquid  fund  applicable  for  the  benefit 
of  the  poor,  unless  a serious  endeavour  is  made  to  ensure  that  the  administration  is 
sound.” 

“ In  the  absence  of  effective  periodical  inspection  we  see  reason  to  fear  that  a 
fund  left  at  the  disposal  of  the  trustees  for  the  relief  of  distress  would  too  frequently 
be  frittered  away  in  the  same  ineffectual  manner  as  is  common  now  ; and  in  this 
case,  if  experience  should  show  that  the  money  is  not  being  applied  in  ways  calcu- 
lated to  be  of  real  benefit  to  the  poor,  it  should  be  diverted  to  other  modes  of 
application  which  leave  less  scope  for  unwise  expenditure.” 

5.  Raising  Money  for  Relief  Purposes  and  the  Gases  assisted} 

141.  It  may  be  feared  that  if  a system  of  doles  is  set  aside  for  a 
system  of  reasonable  charity,  consistent  with  the  standards  which  we 
described  in  the  earlier  part  of  this  section,  a very  large  amount  of 
money  for  relief  purposes  would  have  to  be  raised  by  public  appeal. 
If  the  method  discussed  by  the  investigators  and  described  by  several 
witnesses  is  adopted,  this  would  not  be  the  case.^  The  investigators 
point  out  that  if  there  were  careful  selection  the  funds  of  the  charities 
would  go  much  further.  They  would  not  be  wasted.  In  regard  to 
almspersons  and  pensioners,  they  say  : — 

“We  have  frequently  referred  to  cases  in  which  it  seemed  to  us  that  the  alms- 
people  might  have  been  maintained  by  sons  or  relatives,  and  we  think  there  is  some 
laxity  of  administration  in  allowing  sons,  who  are  fairly  well-to-do,  to  be  relieved  of 
their  obligations  at  the  expense  of  the  charities.  We  also  think  that  more  might 
be  done  in  supplementing  the  allowances  from  the  charities  by  contributions  from 
children,  old  employers,  and  others. 

“ If  these  points  were  kept  in  mind  in  the  administration,  the  funds  of  the  chari- 
ties would  go  further,  their  benefits  would  not  be  extended  either  to  persons  who 
do  not  really  stand  in  need  of  the  assistance,  or  to  those  whose  character  and  ante- 
cedents do  not  entitle  them  to  any  exceptional  consideration,  and  who  might  well 
be  left  to  the  Guardians  for  support,  and  there  would  be  better  security  that  the 
benefit  of  the  charities  are  really  going  to  the  best  and  most  deserving  cases.” 

142.  It  is  well  that  this  should  be  thoroughly  understood ; and 
accordingly  we  mention  one  or  two  cases  illustrative  of  it.® 

The  two  cases  which  follow,  taken  from  different  localities,  show  the 
waste  of  doles  : — 

Husband  was  formerly  in  Marines  ; said  to  have  been  discharged  with  “ very 
good”  character,  forty  years  ago  (but  discharge  papers  said  to  have  been  burnt). 
No  pension.  Children  said  not  to  help.  According  to  several  trustworthy  authori- 
ties, husband  and  wife  are  said  to  be  intemperate,  the  former  lazy,  and  in  habit  of 
begging,  and  the  latter  of  doubtful  moral  character.  Dole,  ^ ton  coal  biennially. 

Husband,  crippled  with  rheumatism,  and  wife,  almost  blind,  have  done  no  work 
for  eight  years  and  have  been  in  receipt  of  out-relief  most  of  that  time.  Single 
son,  20,  labourer,  lives  with  them,  contributing  5s,  a week.  None  of  the  other 
children  help.  There  were  originally  fourteen  children.  Statements  said  to  be 
unreliable,  and  six  credible  informants  stated  that  recipients  were  notoriously  un- 
truthful, cadgers,  and  drunkards,  and  the  man’s  condition  was  due  to  his  intemperate 
habits.  Doles,  Lane’s  Gift  £5  ; husband,  1 shirt  and  1 loaf  every  3 weeks  ; wife, 
1 shift,  28.  from  church  occasionally. 

‘ Report  on  Voluntary  and  Endowed  Charities,  App.  x.,  p.  234. 

’ Ihid.,  pp.  32,  35,  36. 


® Report,  p.  70. 
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143.  The  two  almshouse  cases  which  follow,  show  insufficiency  of 
relief : — 

No.  79. — Man,  single,  66,  formerly  labourer.  Room  and  occupant  both  very  dirty, 
supported  parents  for  many  years.  Complained  of  the  smallness  of  allowance  from 
charity,  3s.  6d.,  which  is  now  his  total  income.  Said  on  reliable  authority  to  be 
very  respectable. 

No.  81. — Widow,  73,  late  husband  foreman  in  a mineral  water  factory  for  twenty- 
five  years,  earning  40s.  per  week.  One  son,  who  has  never  assisted.  Recipient's 
character  said  to  be  very  good.  Total  income  now  only  4s.  (the  almshouse  stipend). 
Husband  was  in  Ancient  Order  of  Foresters  and  another  club,  and  widow  received 
£24  at  his  death,  twelve  years  ago. 

144.  In  these  instances  a dole  is  granted  or  an  admission  to  an  alms- 
house, but  there  is  no  plan  adopted  to  see  that  it  is  of  actual  use.^ 
“ The  effects  of  the  dole  charities  as  a means  of  relieving  the  poor  are 
insignificant.” 

145.  Raising  of  funds  for  the  relief  of  distress. — There  are  two  ways 
of  obtaining  the  assistance  required  for  cases  of  distress.  One  is  to 
open  funds  for  relief  purposes.  The  endowed  charities  are  funds  of 
this  kind  hemmed  in  by  many  restrictions.  When  the  fund  is  used  up 
all  the  good  that  it  can  do  is  done,  and,  whether  the  money  which  is 
given  is  or  is  not  sufficient  to  meet  any  real  need  or  fulfil  any  real 
purpose,  it  is  given  and  there  is  an  end  of  it.  The  other  method  is  to 
use  funds  but  not  to  rely  upon  them  alone,  but  to  raise  in  addition  from 
other  sources  what  is  necessary.  This  has  many  advantages.  In  the 
first  place  probably  greater  care  is  taken  in  considering  what  should  be 
done  and  how  the  persons  in  distress  can  be  properly  helped.  Next  the 
charitable  feeling  of  those  connected  with  the  family  is  kept  alive. 
The  relations  are  asked  to  help,  and  former  employers,  and  friends. 
This  is  good  for  all  parties.  The  family  tie  is  strengthened,  and  so  on 
one  important  side  the  plan  justifies  itself ; and  similarly  it  justifies 
itself  on  other  sides.  Many  will  help  in  this  way  and  for  some  definite 
purpose  who  otherwise  will  not  help  at  all.  Again,  no  large  fund, 
always  insufficient,  always  likely  to  raise  claims  and  to  assume  large 
and  even  preposterous  dimensions  in  the  popular  imagination,  always 
likely  to  create  greater  demands  than  it  can  meet,  will  be  found  to  be 
necessary.^  The  charity  of  individuals  forms  a more  comprehensive 
and  more  constant  fund  than  any  large  collection  made  by  appeals  and 
circulars ; and,  directed  in  the  manner  which  has  been  suggested,  it  is 
much  more  useful.  And  further,  in  addition  to  the  gifts  of  the  endow- 
ment, consisting  sometimes  of  considerable  sums  and  sometimes  of  one 
or  two  insufficient  shillings,  an  amount  adequate  to  the  need  is  raised 
from  the  endowment  and  from  other  friendly  sources,  while  in  addition 
personal  care  and  friendliness  comes  to  the  rescue  to  assist  in  many 
other  ways.®  The  endowment  has,  in  fact,  become  vitalised.  It  is 
wrought  into  life  again  and  is  meeting  once  more  the  real  needs  of  the 
people. 

“ H.  family. — Bermondsey  United  Charities  gave  £5  12s.  8d.  towards  temporary 
allowance  and  convalescent  treatment. 

“ The  father  of  a large  family  was  dying  of  phthisis  when  the  case  was  first 
referred  to  the  trustees  of  the  Bermondsey  United  Charities.  He  was  being  care- 
fully nursed  at  home,  and  help  was  continued  until  he  died.  In  addition  to  this,  a 
good  deal  of  help  was  given  directly  by  the  trustees.  After  his  death,  assistance 

^ Report,  p.  71.  ^ Cf.  Witnesses  as  to  newspaper  appeals  : Maynard,  78372  (3)  ; 

Marshall,  82176-8  ; Richardson,  85662,  85689  ; Gardiner,  78694,  78731.  ^ Hayes  Fisher, 

30906  (18),  31042. 
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still  had  to  be  given  until  the  Charity  Organisation  Society  had  obtained  the  admis- 
sion of  three  children  to  Church  of  England  Homes,  the  Children’s  League  of 
Kindness  paying  2s.  a week  for  each,  and  until  the  delicate  eldest  son  had  been 
convalesced  and  had  started  work,  and  a girl  had  become  old  enough  for  employ- 
ment. In  addition  to  this  it  was  found  necessary  to  obtain  hospital  and  convalescent 
treatment  for  the  widow.  The  family  was  self-supporting  for  some  months,  but 
the  oldest  son  developed  rapid  consumption,  and  help  was  again  needed.  The  total 
cost  so  far  has  been  about  £30. 

“ In  this  case  there  was  co-operation  between  the  Bermondsey  United  Charities, 
Children’s  League  of  Kindness,  Society  for  Relief  of  Distress  and  Courage’s  Fund. 
The  ‘ Sons  of  Thames’  Lodge  of  Oddfellows  (M.U.)  have  also  been  helping.” 

146.  Here  the  endowed  charities  granted  £5  12s.  8d.  The  total  help 
has  cost  £30.  In  another  case  the  £2  11s.  6d.  of  the  endowed  charity 
becomes  £12  Is.  6d.  by  the  increments  of  assistance  obtained  from  other 
sources ; and  there  is  added  a friendly  care  or  visiting  that  supervises 
the  whole. 

“ E.  C.y  girl,  aged  15. — Bermondsey  United  Charities  gave  £1  11s.  6d.  to  complete 
training  at  Clark’s  College  for  Tj  pewriting  and  Shorthand. 

“ The  mother,  widow  of  a police  inspector,  has  three  daughters,  one  of  whom  is 
almost  a dwarf,  and  very  frail,  and  another  (the  above-mentioned)  has  a crippled 
left  hand.  The  tiny  daughter  was  in  work,  but  required  much  care,  making  it  diffi- 
cult for  her  mother  to  be  absent  for  long  hours.  E.  C.  was  sent  by  the  Charity 
Organisation  Society  to  Clark’s  College  to  learn  typewriting,  shorthand,  and  book- 
keeping, the  total  cost  being  £12  Is.  6d.  The  mother  and  son  paid  £4  4s.,  a friend 
through  the  Society  for  Promoting  Employment  of  Women  £4  4s.,  Ragged  School 
Union  £2  2s.,  and  the  remainder  was  made  up  by  the  Bermondsey  United  Charities 
as  above. 

“ Sixteen  months  after  training  she  was  earning  13s.  6d.  a week.” 

147.  Or  to  take  the  case  of  aged  people  : — 

“ FM.^  a widow,  aged  82. — The  City  Parochial  Foundation  gave  a pension  of 
£6  10s.  a year. 

“ F.M.  is  a Belgian  who  has  lived  nearly  forty  years  in  London.  She  earned  her 
living  by  laundry  work,  and  supported  her  sick  husband  for  years.  Of  her  seven 
children,  a married  daughter  only  remains.  F.M.  managed  to  save  as  much  as  £100, 
and  when  past  work  kept  herself  on  this  till  it  was  almost  gone,  and  she  was 
obliged  to  ask  for  help. 

“ The  Charity  Organisation  Society  at  first  raised  an  allowance  of  9s.  9d.  a week 
for  her,  towards  which  a Foreigners’  Society  contributed  5s.  a week,  her  daughter 
Is.,  and  the  clergy  Is.  The  rest  was  given  by  private  persons  till  the  City  Parochial 
Foundation  granted  her  an  allowance  of  2s.  9d.  a week.  Now  the  old  lady  is  too 
frail  to  live  alone  her  daughter  gives  her  a room  in  her  house  rent  free,  and  the 
Society  of  Friends  of  Foreigners  in  Distress  and  the  City  Parochial  Foundation 
give  5s.  a^week  between  them.” 

6.  Pooling  of  Funds  and  Supervision. 

148.  Further,  it  is  suggested  by  the  investigators  that  it  would  greatly 
facilitate  the  work  of  reorganisation  which  they  have  sketched,  if  the 
parochial  charities  could  be  “ pooled,”  and  the  parochial  boundaries, 
which  have  not  been  allowed  to  stand  in  the  way  of  the  unification  of 
civil  government  and  of  the  Poor  Law,  should  also  be  set  aside  in  the 
administration  of  the  charities  in  favour  of  the  Union  or  some  other 
area.  ^ In  Norwich  and  York  there  is  a migration  of  the  population 
from  the  inner  and  more  fully  endowed  parishes  to  the  parishes  in  the 
circumference  of  the  town.  At  Norwich  the  city  parishes,  in  which  no 
new  houses  or  very  few  have  been  built,  contain  only  26*4  of  the 
population,  and  have  no  less  than  85  0 per  cent,  of  the  endowed 
charities  and  48  2 per  cent,  of  the  church  charities,  while  they  are 
responsible  for  37'9  per  cent,  of  the  expenditure  on  out-relief.  And 


^ Report  on  Voluntary  and  Endowed  Charities,  p.  75. 
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siTnilar  conditions  prevail  in  York,  and  no  doubt  in  other  largely 
endowed  towns.  In  these  circumstances  we  think  that  a “ pooling  ” of 
charities  and  a revision  of  boundaries  should  take  place  under  statutory 
powers,  but  conditionally  on  the  introduction  of  an  effectual 
administration  on  the  lines  which  we  propose. 

149.  O fficial  Assistcmce. — Lastly,  to  carry  out  the  necessary  improve- 
ments of  administration  Assistant  Commissioners  who  have  been  trained 
in  the  methods  of  relief  should  be  present  at  the  meetings  of  the 
voluntary  aid  committees,  whose  creation  we  suggest;  and  they  should, 
as  far  as  possible,  use  their  influence  to  ensure  that  suitable  inquiry  is 
made,  well-considered  plans  put  in  force  in  individual  cases,  the 
necessary  relief  raised,  and  friendly  visiting  and  co-operation  promoted.  ^ 
In  the  past,  as  we  have  amply  proved,  the  charities  have  been  dis- 
tributed to  individual  applicants  on  quite  general  lines,  and  without  any 
special  attention  tb  detail.  Now,  if  they  are  to  be  used  for  adequate 
help  and  for  the  prevention  and  relief  of  distress,  a right  consideration 
of  details  will  be  of  the  first  importance. 

XIX. — The  Reformed  System  of  Poor  Relief  in  Germany. 

The  system  of  municipal  relief. — These  statements,  drawn  chiefly 
from  the  Reports  of  our  investigators,  may  be  taken  as  a fair  summary 
of  the  suggestions  that  may  be  made,  not  only  in  regard  to  places  in 
which  there  are  considerable  eleemosynary  endowments,  but  relatively 
to  other  towns  also.  But  to  obtain  a different  view  of  the  problem,  we 
would  submit  a statement  in  regard  to  the  organisation  of  relief  in  other 
countries,  but  especially  in  the  State  of  Hamburg. 

150.  The  German  system  of  poor  relief  as  reformed  on  the  lines  of  the 
administration  at  Elberfeld,  is  not  so  much  a new  method  as  a reversion 
to  earlier  post-reformation  methods  combined  with  much  resettlement 
of  details. 

151.  There  are  one  or  two  primary  principles  on  which  the  German 
system  of  poor  relief  is  founded.  ^ 

152.  The  Poor  Law  in  effect  imposes  on  local  relief  authorities 
throughout  the  Empire  the  obligation  “ of  relieving  every  poor  person 
conformably  to  his  need  ” ; and  it  defines  settlement.  The  administration 
it  leaves  to  local  authorities  acting  for  the  parish,  the  municipality, 
and  the  province.  The  administration  is  not  centralised  in  a Govern- 
ment Department,  and  there  are  no  Government  Inspectors. 

“ There  are  towns  which  refuse  outdoor  relief,  and  others  which  refuse  money 
and  give  relief  only  in  kind,  so  that  the  practice  everywhere  is  quite  different  ; but, 
as  a rule,  one  can  say  that  outdoor  relief  is  prevalent.” 

153.  No  actionable  right  as  against  the  Relief  Authority.  The 
franchise  subject  to  considerable,  pro^oerty  qualifications. — Next,  the 
council  of  the  town  or  parish  is  elected  by  the  votes  of  three  classes  of 
electors  graduated  according  to  a property  qualification.  Each  class 
elects  a third  of  the  council.  ^ Thus,  at  Berlin  in  1902,  “ electors  of  the 
first  class  numbered  1,501  ; those  of  the  second  class,  28,017 ; and  those 
of  the  third  class,  314,032.”^  The  administration  of  relief  for  the  town 

‘ Report,  pp.  78  and  79.  ^Munsterberg,  100508, 100511, 100315, 100385, 140389, 100420. 
^ See  here,  and  generally  Appendix  on  Poor  Relief  in  Germany,  and  regulations  for 
the  administration  of  poor  relief  in  Hamburg,  Berlin  and  Elberfeld.  See  also  the  Report 
made  to  the  Commission  by  some  of  its  members  in  regard  to  Labour  Colonies  on  the 
continent  and  the  administration  of  relief  at  Hamburg.  Munsterberg,  100462-67, 
100497-99. 

925.-2. 


C 


PART  VII: 


66  CHARITIES  AND  THE  RELIEF  OF  DISTRESS. 

is  entrusted  to  one  special  committee  subordinate  to  the  town  council, 
and  is  formed  out  of  members-  of  the  town  council  with  the  addition  of 
other  inhabitants.  The  mayor  or  his  representative  presides  over  the 
committee.  There  is  thus  a restricted  franchise  and  a responsible 
central  committee  for  the  supervision  of  all  public  relief,  composed  in 
large  measure  of  persons  other  than  members  of  the  council.  ^ 

154.  Next,  “ an  actionable  right  of  the  poor  to  poor  'relief  is  not 
recognised  by  German  legislation.  The  legal  conception  is  that  every 
community  is  obliged,  in  the  interests  of  public  order,  to  grant  the 
relief  requisite  in  individual  cases.”  ^ In  England,  “ an  indictment 
will  lie  against  a- relieving  officer  for  negligence  in  relieving  the  poor.” 
This  would  not  be  so  on  the  German  system.  The  applicant^  if  he 
considers  himself  aggrieved,  may  appeal  to  the  superior  administrative 
authority.  Hence  there  is  a lesser  disinclination  than  in  England  te 
refuse  cases,  if  it  is  thought  desirable  to  do  so. 

155.  The  relief  to  he  necessary  relief  only. — Next,  in  the  local 

administration  of  relief  it  is  an  accepted  principle  that  the  relief  afforded 
from  the  rates  should  be  only  necessary  relief.  A poor  person  who 
needs  help,  and  is  unable  to  work,  or  only  partially  able  to  work,  is 
eligible  for  public  relief,  if  no  one  else  is  both  liable  for  his  relief  and 
able  to  relieve  him,  or  if  private  charity  does  not  provide  for  him.  ^ A 
poor  person  who  needs  help,  but  is  able  to  work,  is  relieved  on  the  same 
conditions,  but  he  must  prove  that  he  has  honestly  striven  to  obtain 
work,  though  it  be  without  result.  He  is  obliged  to  perform  any  work 
which  may  be  found  for  him.  Persons  living  alone,  and  heads  of  : 
families  whose  income  is  sufficient  for  providing  for  themselves  and  their  • 

families  what  is  absolutely  necessary  for  their  maintenance  have  no 
claim  for  relief.  jl 

156.  The  relief  to  he  less  eligible  relief. — Next,  in  the  local  ;j 

administration  of  relief  the  principle  laid  down  by  the  Poor  Law 
Commissioners  of  1834,  that  public  relief  should  be  less  eligible  than  an 
independent  maintenance,  is  accepted  and  made  applicable  to  outdoor  - 
relief.^  i 

“ The  pauper  shall  not  be  placed  in  a better  position  through  relief  than  the  \ 
person  who  provides  for  his  own  support  by  free  labour.^  On  the  other  hand,  care  i 
must  be  taken  to  ensure  that  it  remains  possible  for  him  to  lead  a life  consistent  I 
with  human  requirements,  and  that  he  does  not  receive  such  relief  only  as  will  ^ 
merely  prevent  starvation.”  t 

157.  The  administration  hy  voluntary  officers  with  decentralisation  i 
of  services. — Lastly,  the  older  German  or  Elberfeld  method,  which  is 
considered  best  in  Germany,  proceeds  on  the  principle  that,  properly 
guided  and  assisted,  voluntary  workers,  acting  not  only  as  Poor  Law 
guardians  on  their  committees,  but  as  enquiry  and  relieving  officers  in 
their  districts  can  safeguard  relief  and  yet  avoid  inadequacy.  The 
process  by  which  this  is  to  be  accomplished  is  decentralisation,  and  an 
extreme  sub-division  of  work  amongst  the  members  of  a large  band  of 
voluntary  assistants,  coupled  with  a strong  centralisation  in  many  other 
respects. 

158.  Summing  up,  we  may  say  that,  as  in  England,  the  conditions  of 
relief  to  the  applicant  should,  on  this  system,  be  such  as  would  be 
less  eligible  in  his  eyes  than  self-support,  and  the  relief  he  would 

^ Appendix  : Germany,  pp.  15  and  21.  ^ Munaterberg,  100569,  100347,  100300, 

100394  (2).  Gf.  Adrian,  936-43.  ^ Munsterberg,  100300  (14).  ^ Ibid.  ^ Berlin, 
Instructions,  Sec.  50. 
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receive  should  be  only  necessary  relief.^  The  administration  is  placed 
in  the  hands  of  very  closely  controlled  volunteers,  in  such  a way  that  a, 
definite  and  restricted  task  is.  imposed  upon  each  of  them;  and,  the 
nature  of  their  responsibility  in  relation  to  the  application  for  relief  is 
different  from  that  of  a relieving  officer,  and  less  absolute.  The  system 
is  - legal  not  voluntary.  But  to  it,  as  a legal  system,  the  voluntary 
service  of  the  visitors  or  helpers  gives  a charitable  or  philanthropic, 
character  ; and  it  is  the  evident  wish  of  the  authorities  that  this  element 
in  it  should  be  retained  and  developed.  ‘‘  On  the  activity  of  the  helper- 
depends  the  weal  or  woe  of  the  applicant ; on  it,  too,  primarily  depends 
the  social  and  moral  value  which  is  the  characteristic  of  an  ordered- 
care  of  the  poor.  He  must  be  the  friend  and  counsellor  of  the  poor  and 
in  the  granting  of  relief  assist  them  by  word  and  deed." 

159.  The  area  of  administration  in  relation  to  institutional  andi 
personal  work. — Some  of  these  points  we  will  now  consider  further^ 
A board  of  guardians  is  a comparatively  large  body  of-  persons  elected 
on  a popular  franchise  for  the  administration  of  Poor  Law  relief  in  a‘ 
large  area  after  an  inquiry  which  is  made  by  paid  relieving  officers. 
Large  unions  were  formed  in  England  partly  with  a view  to  providing- 
a workhouse  that  would  admit  of  classification,  and  partly  for  the 
determination  of  cases  by  an  impartial  non-parochial  body.  Here  a 
different  process  is  adopted.  The  institutional  area  remains  large,  and 
the  central  committee  of  control  supervises  that  area.  But  the  adjudica- 
tion of  relief  is  decentralised  and  administered  in  small  districts,  but 
yet  by  persons  who  are  appointed  by,  or  whose  appointment  is  sanctioned 
by,  a central  board. 

XX. — The  Method  of  Decentralised  Supervision. 

160.  We  would  illustrate  this  in  some  detail  and  as  a whole. 

The  administration  of  relief  at  Hamburg.  The  President  and 
Director. — In  the  State  of  Hamburg  the  senate  is  the  supreme  adminis- 
trative authority.  The  public  authorities  who  are  in  charge  of  separate 
branches  of  the  administration  of  the  State  consist  either  of  members 
of  the  Senate  or  of  members  of  the  Senate  and  of  members  elected  by 
the  Council  {Burgerschaft).  The  senate  appoints  on  each  administra- 
tive authority  one  or  more  of  its  members  and  decides  which  of  these 
members  is  to  be  president  of  the  authority.  Among  the  branches  of 
administration,  the  authorities  of  which  consist  partly  of  members  of 
the  senate  partly  of  members  elected  by  the  council,  and  are  delegate 
authorities  {Deputationer),  are,  in  the  department  of  public  assistance, 
the  Armenkollegium  or  poor  law  relief  corporation  and  the  corpora- 
tion of  the  orphanage.  The  Armenkollegium  consists  of  three  mem- 
bers of  the  Senate,  one  of  them  appointed  by  the  Finance  Deputation, 
and  fifteen  elected  by  the  council. 

161.  The  duties  of  the  Collegium  are  ; the  issue  of  all  general  instruc- 
tions necessary  for  the  guidance  of  the  administration  ; the  publica- 
tion of  all  decisions  and  orders  bearing  on  questions  of  fundamental 
importance ; the  demarcation  of  the  boundaries  of  poor  divisions  and 
poor  districts  ; the  settlement  of  complaints  against  the  orders  and 
instructions  of  subordinate  authorities ; the  selection  of  district  super- 
intendents, and  the  ratification  of  the  appointment  of  deputy  district 
superintendents,  of  district  almoners,  men  and  women,  and  of  women - 

• " ^ Berlin,  Instructions,  Sec.  10.  ' ■ " ,5,;- 
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helpers,^  and  the  appointment  of  medical  officers.  The  president,  with 
the  aid  and  co-operation  of  the  director,  is  responsible  for  the  super- 
vision of  the  administration  throughout  the  State. 

162.  The  Divisional  Committee  and  Sn'pevintendents. — Next  in 
order  below  the  Collegium  come  the  poor  divisions.  Of  these  there  are 
eleven.  At  the  head  of  each  of  these  is  a divisional  superintendent, 
who  holds  office  generally  for  three  years.  He  is  appointed  by  the 
Collegium  from  those  of  its  members  who  arc  elected  by  the  Council, 
and  while  he  acts  as  superintendent  of  one  division  he  is  also  deputy 
superintendent  in  another.  It  is  his  duty  to  see  that  the  regulations  of 
the  Collegium  are  carried  out  in  the  districts  which  lie  within  his  divi- 
sion. He  has  the  right  of  taking  part  in  the  district  meetings,  to 
require  information  from  the  almoners  in  regard  to  individual  cases, 
and  according  to  his  discretion  to  obtain  information  respecting  these 
cases  by  visiting  the  home  and  otherwise. 

163.  The  divisional  superintendent  and  the  superintendents  of  the 
district  committees  within  the  division  form  a divisional  committee. 
The  divisional  superintendent  is  chairman  of  it;  and  the  chairman  of 
the  Collegium,  any  members  of  the  Collegium  appointed  by  him,  the 
director  and  such  officials  of  the  central  office  as  the  director  may  order, 
have  the  right  to  take  part  in  it.  This  meeting  is  usually  held  monthly. 
The  divisional  meeting  choose  and  dismiss  the  almoners;  make  the 
nominations  for  the  selection  of  divisional  superintendents  ; alter  the 
boundaries  of  districts;  allow  or  disallow  relief  in  excess  of  that  per- 
mitted by  the  regulations  ; decide  whether  the  payment  of  back  rent 
may  or  may  not  be  permitted  in  particular  cases  ; and  settle  as  to  the 
placing  of  persons  in  families  or  as  to  their  admission  to  public  and 
private  institutions,  except  in  the  case  of  hospitals;  and  they  decide 
also  on  complaints  submitted  to  them  in  regard  to  resolutions  of  the 
district  committees. 

164.  The  district  committee,  district  superintendent  and  the 
almoner. — Next  in  order  comes  the  district  committee,  consisting,  as  a 
rule,  of  not  more  than  fifteen  almoners  and  a district  superintendent, 
who  is  elected  by  the  Armen-Collegium  out  of  three  persons  nominated 
by  the  divisional  committee.  The  superintendent  holds  office  for  three 
3^ears.  It  is  his  business  to  act  as  intermediary  between  the  district 
committee  and  the  central  office,  the  divisional  committee  and  the 
Armen-Collegium,  and  to  obtain  from  them  whatever  information  may 
be  required  ; to  select  the  almoners  who  should  deal  with  particular 
cases;  to  summon  the  meetings  of  the  district  committee;  to  guide 
them  and  to  ensure  that  their  restrictions  are  carried  out ; to  ensure 
that  the  regulations  for  the  care  of  the  poor  are  closely  followed,  and 
to  promote  uniformity  of  procedure  ; to  inform  himself  according  to 
his  judgment  in  regard  to  the  cases  in  his  district,  and  with  that  object, 
to  pay  visits  at  the  home;  to  prepare  the  prescribed  returns  of  helpers 
and  other  returns,  and  to  sec  that  the  district  returns  of  cases  in  which 
continuous  relief  is  being  given,  and  the  district  minutes  in  which  are 
entered  general  resolutions  and  resolutions  respecting  the  relief  of  per- 
sons helped  on  a single  occasion,  ai  e properly  prepared.  Applicants 
arc  referred  to  him,  and  his  chief  duty  is  to  find  the  right  helper  for 
the  right  case. 

165.  There  are  112  district  committees  and  1,513  almoners.  The 
almoners  are  chosen  by  the  divisional  meeting,  one  out  of  two  persons 
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nominated  by  the  district  committee,  and  hold  office  for  four  years. 
Women  may  be  elected  on  a three-fourths  vote  of  the  divisional  meet- 
ing. The  district  committee  meeting  consists  of  the  almoners  and,  as  a 
rule,  of  the  helpers  (Hilferinnen),  women  who  assist  the  almoners, 
especially  in  cases  of  women  living  alone,  or  families  with  children. 
They  arc  consultative  members  of  the  committee,  but  they  have  a vote 
in  regard  to  cases  which  have  been  entrusted  to  their  independent  care. 
The  medical  officer  is  required  to  attend,  but  he  has  only  a consultative 
vote.  The  almoner  is,bound  to  attend,  whether  he  has  a case  to  submit 
to  the  committee  or  not.  The  President  of  the  Armen-Collegium,  mem- 
bers of  the  Collegium  appointed  by  him,  the  divisional  superintendent,-, 
the  director  of  public  poor  relief,  and  officials  of  the  central  office  on. 
his  instructions  are  entitled  to  take  part  in  the  district  meeting.  The 
meetings  arc  monthly.  They  elect  the  deputy  district  superintendent. 
They  decide  on  the  applications  for  relief.  They  have  to  settle  the  kind 
and  amount  of  relief  that  should  be  given,  and  how  long  it  should  be 
continued.  They  have  to  receive  the  approval  of  the  divisional  conj- 
mittee  in  cases  in  which  relief  beyond  5 shillings  is  proposed,  and  in 
regard  to  admissions  to  institutions,  and  the  placing  of  individuals  in 
family  care.  The  first  business  of  the  meeting  is  to  consider  circulars, 
notifications  and  resolutions  of  the  Armen-Collegium  or  the  divisional 
committee,  and  to  discuss  general  questions  raised  by  the  district^ 
superintendent  or  an  almoner  ; then  the  cases  are  taken.  Stress  is  laid 
on  the  utility  of  the  discussion  of  general  questions.  In  the  discussion 
of  cases  it  is  urged  that  the  district  superintendent  should  arrange  that 
more  time  should  be  spent  on  the  new  cases,  and  that  the  almoners 
should  all  take  part  in  it.  At  the  conclusion  of  the  meeting  all  the^ 
case  papers  and  minutes  are  sent  to  the  central  office.  When  the  entries 
have  been  noted,  the  books  are  returned  to  the  district.  The  President 
of  the  Armen-Collegium  is  entitled  to  postpone  any  resolution  of  a 
divisional  or  district  committee,  and  the  superintendents  of  the  divi- 
sions and  of  the  districts  have  similar  powers  in  regard  to  their  divisions 
or  districts.  They  may  prevent  the  enforcement  of  any  resolution 
provisionally,  and  may  submit  the  question  to  the  Armen-Collegium  or 
the  divisional  committee,  as  the  case  may  be. 

166.  The  Central  Office. — This  closely  linked  and  supervised  organisa- 
tion is  further  supervised  and  supported  by  the  central  office.  At  the 
central  office  is  the  director,  who  is  the  intimate  adviser  of  the  presi- 
dent. ^ Under  his  guidance  it  is  the  duty  of  the  central  administration 
to  support  the  voluntary  officials  in  the  conduct  of  their  work,  to  carry 
out  the  resolutions  of  the  Armen-Collegium,  the  divisional  and  district 
meetings,  and  to  attend  to  the  official  business  arising  out  of  the  cases 
which  are  dealt  with.  All  additional  notes  in  regard  to  particular  cases 
are  put  together  in  case  papers  {personalakten).  It  is  the  policy  of 
the  administration  indeed  to  take  off  the  shoulders  of  the  almoner  all 
responsibilities  except  that  of  attending  to  the  cases  placed  in  his  care. 
The  system  of  case  papers  has  been  simplified.  All  the  papers  are  kept 
at  the  central  office.  The  cases  of  applicants  are  taken  down  in  the 
first  instance  at  that  office.  All  questions  that  arise  as  to  the  claims  on 
relations  on  the  part  of  those  who  are  assisted,  as  to  action  to  be  taken 
against  persons  who  refuse  to  maintain,  etc.,  are  dealt  with  by  the  cen- 
tral office.  Since  1892,  when  the  whole  system  of  poor  relief  at  Ham- 
burg was  reformed,  the  staff  at  the  office  has  been  largely  increased.  It 
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now  consists  of  live  departments — a general  office  and  registration' 
department,  where  all  papers  in  regard  to  cases  are  collected  and  placed 
with  the  several  case-papers,  and  where  the  applications  afterwards 
referred  to  the  almoners  for  verification  and  for  submission  to  the  dis- 
trict committee  are  taken  down ; a scrutiny  department  which  carries 
out  the  decisions  of  the  district  committees  on  the  financial  side,  a,nd 
notes  the  payments  to  be  made  to  the  almoners  for  their  cases.  It  also 
makes  all  the  arrangements  for  the  admission  of  applicants  to  institu- 
tions, for  the  placing  of  cases  in  family  care,  for  the  admission  of 
tuberculous  patients  to  institutions,  for  the  housing  of  the  furniture  of' 
persons  admitted  to  the  poor  house,  and  for  the  storing  of  the  property 
of  paupers  which  on  their  death  passes  to  the  Poor  Administration. 
Next  there  is  a legal  department  to  deal  with  all  questions  of  legal 
claims,  whether  claims  on  the  partof  the  administration  on  the  property 
of  paupers,  or  claims  on  the  part  of  applicants  on  relations  or  on  burial 
dubs  or  sick  clubs,  or  trade  clubs,  or  for  insurance  in  infirmity  or  old 
age.  They  have  also  to  deal  with  all  the'  legal  business  in  connection 
with  prosecutions,  and  with  minors.  Lastly,  there  is  a pay  department 
from  which  amongst  other  business  the  sums  which  have  been  approved 
hy  the  district  and  divisional  committees  as  payable  to  applicants  are 
paid  to  the  almoners.  The  staff’,  as  we  have  said,  has  largely  increased 
since  1894,  but  it  is  stated  that  the  cost  of  it  has  been  more  than  covered 
by  the  sums  raised  from  various  sources,  from  property  accruing  to  the 
administration  from  the  estates  of  those  relieved,  from  payments  from' 
other  poor  administrations  for  non-settled  cases,  from  payments’  from 
dubs  and  from  insurance,  from  the  relations  of  those  relieved.  Or  from 
the  poor  themselves.  - 

167.  This  statement  of  the  organisation  of  poor  relief  in  Hamburg 
will  have  to  be  supplemented  in  some  ways  in  order  that  its  relations 
to  charitable  work  may  be  made  clear,  but  one  or  two  points  that  it 
suggests  may  be  noted.  Hamburg  contains  a population  almost  as  large 
as  that  of  Liverpool,  and  if  the  proposal  were  adopted  of  employing 
voluntary  workers  in  greater  or  less  degree  in  the  administration  of  poor' 
relief,  its  methods  might  be  considered  as  fairly  applicable  to  cities  of 
that  size  and  to  smaller  cities  of  any  considerable  population.  First, 
there  is  a strong  central  organisation  which  controls  the  treatment  of 
•cases  in  detail  throughout  the  several  circles  of  co-ordinated  authorities 
of  which  the  administration  is  composed.  The  kind  and  amount  and 
continuance  of  the  relief  is  no  doubt  settled  by  the  district  committee, 
but  there  is  a limitation  to  the  amount,  proposals  for  assistance  in  excess 
of  which  have  to  come  before  the  divisional  committee,  and  the  committee 
cannot  settle  as  to  the  admission  of  persons  to  institutions  or'  their 
committal  to  the  care  of  a family.  These  questions  come  automatically 
from  the  district  committee  to  the  divisional  committee,  and  they'  settle 
them,  accepting  or  rejecting  the  proposals  of  the  district  as  they  may 
deem  best. 

168.  The  divisional  committee  is  a small  committee  of  eleven  persons, 
the  divisional  superintendents,  one  from  each  district.  The  president 
of  the  Collegium  or  one  of  the  members  of  the  Collegium,  the  director’ 
and  other  officials  of  the  central  office,  can  take  part  in  it.  The  president- 
of  the  divisional  committee  and  that  of  the  district  committee  ca^n  con- 
trol the  business  of  his  committee  by  postponing  any  decisions  which' 
he  thinks  desirable.  The  president  of  the  Armen-Collegium  can  post- 
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pone  any  decision  of  either  the  divisional  or  the  district  committee.  At 
the  district  committee,  too,  the  Collegium  and  the  central  office  may  be 
as  strongly  represented  as  at  the  divisional  committee.  The  whole 
system  is  placed  under  the  supervision  of  a paid  director,  and  in  con- 
nection with  a central  office  it  is  organised  so  as  to  ensure  that  the 
register  is  examined  to  ascertain  if  the  case  is  known,  that  the  case  is 
taken  down  at  that  officedn  the  first  instance,  and  that  subsequently 
on  its  settlement  that  office  carries  out  the  decisions  in  so  far  as  these 
entail  admissions  to  institutions  or  questions  of  an  obligation  to  main- 
tain. Thus  the  control  and  influence  of  the  director  and  the  central 
office  and  of  the  divisional  superintendents  tend  to  give  unity  to  the 
whole  organisation,  and  to  remove  from  the  helper  burthens  and  respon- 
sibilities that  would  exceed  his  powers.  All  that  remains  for  the  almoner 
is  the  verification  of  the  facts  as  noted  when  the  case  was  taken  down, 
the  care  of  the  family,  and  the  taking  of  the  relief.  Yet  the  adminis- 
tration on  this  side  is  extremely  decentralised.  The  almoners  have  the 
care  of  only  5-8  cases  each,  and  it  may  be  said  that  apparently  such  an 
organisation  as  this  meets  the  objection  of  the  Commissioners  of  1834 
to  relief  at  the  home  at  least  on  one  point — the  impossibility  of  “ find- 
ing an  adequate  number  of  officers  whose  character  and  decisions  would 
obtain  sufficient  popular  confidence  to  remove  the  impression  of  the 
rejection  of  some  deserving  cases.”  On  these  terms  then  we  have  a 
large  institutional  area,  and  a central  committee  of  control  which  super- 
vises that  area,  with  the  aid  of  the  superintendents  of  divisional  areas 
or  divisional  committees.  On  these  the  settlement  of  admissions  to 
institutions  depends,  a small  representative  committee,  as  we  haye 
pointed  out,  whose  members  are  severally  acquainted  with  all  the  cases 
dealt  with  by  the  district  committees  in  their  areas ; and  the  central 
office  carries  out  all  the  arrangements.  Finally,  burthened  only  with  the 
minimum  of  writing  or  reckoning  there  are  the  almoners,  fifteen  to  a 
district,  making  up,  it  is  alleged,  “that  adequate  number  of  officers” 
which  is  required, 

XXI. — The  Decentralised  Method  of  Supervision  in  Relation 
TO  Voluntary  Assistance. 

1G9.  Taking  this  organisation  as  representing  what  is  generally  con- 
sidered desirable  in  Germany,  we  will  now  refer  to  its  charitable  side, 
and  then  submit  some  statistics  and  criticisms. 

170.  The  Voluntary  Fund  of  the  Central  Office. — First,  then,  here, 
as  in  Berlin,  there  is  a central  charitable  fund.^  The  Poor  Institution 
(Armen- Anstadt)  was  formerly  an  institution,  in  the  management  of 
which  the  State  of  Hamburg  took  part,  and  which  was  also  constituted 
a legal  corporation  (Juristische  Person),  but  it  was  supported  by  endow- 
ments and  contributions  and  not  at  all  by  subsidies  from  the  State. 
Subsequently  these  sources  proved  year  by  year  less  sufficient,  and  State 
grants  were  made  in  constantly  increasing  amounts  until  in  1870,  owing 
to  the  passing  of  the  laws  on  education  and  on  settlement,  the  education 
of  the  poor  and  public  relief  were  finally  taken  over  by  the  State.  The 
endowments  of  the  Poor  Institution  amounted  to  a capital  of  about 
£85,000.  Some  of  this  was  used  for  educational  purposes,  but  eventually 
in  1898  £60,000  was  placed  at  the  disposal  of  the  Armen-Anstalt  for 
preventive  charity,  a method  which  they  were  entitled  to  adopt  under 

^ Das  offejitliche  Armenwesen  in  Hamburg,  p.  G6. 
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the  Act  of  1892  ; and  they  had  already  in  1878  established  a separate 
fund  for  this  purpose.  Thus  the  Poor  Institution  besides,  and  parallel 
to,  the  public  funds  which  it  administers  on  behalf  of  the  State,  has  a 
charitable  fund  consisting  of  about  £61,258,  and  with  other  annual 
receipts  producing  an  income  of  £3,986.^  This  sum  is  used  in  co-opera- 
tion with  other  associations  in  payment  of  rent  and  in  the  relief  of 
urgent  cases,  etc.,  in  the  treatment  of  cases  of  tuberculosis,  and  in  send- 
ing children  to  sanatoria  and  to  holiday  colonies. 

171.  The  registration  of  charitable  endowments. — But  further 
action  has  been  taken  in  two  ways.  There  are  about  500  charitable 
foundations  in  Hamburg,  with  a capital  of  £2,000,000 ; and  these  funds, 
it  is  stated,  were  administered  arbitrarily  and  not  in  accordance  with  the 
public  interest.  By  an  Act  passed  by  the  State  in  1907  the  supervision 
of  charitable  endowments  is  placed  in  a section  of  the  Armen-Collegium, 
consisting  of  one  of  the  members  of  the  Senate  serving  upon  the 
Collegium  as  chairman  and  six  Council  members,  chosen  yearly  by  the 
Armen-Coilegium  out  of  the  number  of  their  members  of  that  class. 
The  supervision  extends  to  all  corporations  for  the  relief  of  individuals 
— excepting  foundations  managed  by  the  State,  the  civil  parish  or  the 
church  authorities,  and,  generally,  foundations  which  by  their  trust- 
deeds  are  managed  entirely  in  the  interest  of  members.  For  the  rest 
the  managers  of  the  foundations  have  to  produce  documents  and  papers 
and  send  in  yearly  accounts,  yearly  lists  of  the  persons  assisted,  notifi- 
cations of  changes  in  their  governing  body,  and  other  returns.  The 
committee  of  supervision  in  cases  of  neglectful  management  may  report 
to  the  Senate,  and  in  special  circumstances  the  Senate  may  dismiss  the 
members  of  the  committee  of  management  and  appoint  others  in  their 
place. 

172.  Information  office. — Next  an  information  ofiice  has  been  estab- 
lished at  the  offices  of  the  Poor  Administration  which  supplies  to 
inquirers  in  regard  to  cases  information  drawn  from  the  case-papers  of 
the  Armen-Anstalt,  the  case-papers  of  the  police  authorities,  and  the 
evidence  supplied  by  the  managers  of  charitable  foundations  and 
associations  and  obtained  from  the  private  sources.  It  reports  as  to 
the  amount  of  the  poor  relief  which  has  been  granted,  the  extent  to 
which  there  are  pensions  or  allowances,  the  amount  of  the  relief  granted 
by  charitable  foundations  in  single  gifts  or  continuously,  and  finally, 
the  settlement  of  the  applicant,  so  far  as  it  is  possible  to  ascertain  it.  A 
report  is  also  made  in  regard  to  the  character  of  the  applicant,  his 
reputation,  the  circumstances  of  his  family,  the  cause  of  his  distress, 
and  other  matters.  The  issue  of  reports  on  these  lines  increases  largely 
year  by  year. 

173.  Each  year  an  address,  bearing  on  some  important  question  of  the 
day  in  reference  to  assistance  and  social  work  is  given  by  the  director 
to  the  members  of  the  administration,  and  some  institution  for  the  relief 
of  distress  is  visited  by  them.  In  addition  to  the  assistance  of  the 
women  helpers  {Uilferinnen)  referred  to  above,  the  members  of  an 
association  for  the  care  of  the  home  assist  in  the  homes  in  certain 
cases,  if,  for  instance,  the  wife  is  incapacitated  for  a time  by  illness  or 
some  othei*  cause.  In  the  year  1907,  ladies  from  this  association  aided 
1,510  persons  in  co-operation  with  the  Poor  Administration  which  sup- 
plied the  necessary  relief. 


^ Annual  Report  for  1907,  pp.  15,  16, 
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174.  In  this  and  other  ways  the  administration  in  Hamburg  is  de- 
veloping new  relations  year  by  year  with  the  charitable  institutions  in 
the  State,  and  is  carrying  out,  indeed,  the  policy  which  many  of  our 
witnesses  have  strongly  supported.  In  spite  of  this,  however,  it  did 
not  appear  to  the  members  of  the  Commission  who  visited  Hamburg  on 
our  behalf  that,  so  far  as  they  could  judge,  the  consideration  and  treat- 
ment of  individual  cases  was  so  careful  and  sympathetic,  or  so  preventive 
and  helpful  as  it  is  in  England  among  persons  trained  to  the  duties  of 
associative  charity.  They  thought  that  the  old  evils  of  giving  small 
landlords  a security  in  their  rentals  by  reason  of  the  fact  that  their 
tenant  was  a recipent  of  public  relief  tended  to  reappear ; and  the  grant 
of  outdoor  relief  to  women  with  one  or  more  bastard  children,  born 
sometimes  during  the  period  of  their  receiving  relief  was  open  to  very 
grave  objection.  To  the  necessity  of  avoiding  a procedure  that  would 
stereotype  the  methods  of  relief,  whether  public  or  private,  the 
authorities  are  fully  alive ; but  the  applications  are  chiefly  dealt  with 
from  the  point  of  view  of  allowances,  and  obviously  great  care  has  to 
be  taken  to  prevent  these  being  granted  without  sufficient  consideration 
or  being  continued  indefinitely. 

XXII. — Statistical  Results  and  Comparisons. 

175.  Statistical  resiolts. — Some  satistical  results  should  now  be  stated. 
The  general  statistical  test  of  administration  in  Germany  is  the  average 
number  of  cases,  or  the  average  number  of  continuing  cases,  assisted 
with  monetary  outdoor  relief  in  the  course  of  the  year,  apart  from 
medical  relief.  In  1892,  the  administration  of  relief  in  Hamburg  was 
reformed.  The  average  of  continuing  cases  in  May,  1898,  was  9,178, 
and  in  1907  it  was  8,702,  while  the  population  had  increased  from 
585,671  to  930,889.  Thus,  in  fifteen  years  these  cases  had  de- 
creased 4 per  cent.,  while  the  population  had  increased  59  per  cent. 
The  temporary  cases  decreased  from  2,652  in  1900,  to  2,331  in 
1907.  The  inmates  of  the  work  and  poorhouse,  according  to  a 
day  count,  increased  from  1,220  to  1,777,  or  45  per  cent.,  between 
January  1st,  1892,  and  January  1st,  1908,  but  the  persons  in  this  depart- 
ment who  were  placed  under  family  care  decreased  from  201  in  1903  to 
163  in  1907,  or  18  per  cent.  This  shows  that  whether  by  process  of 
gravitation  or  by  conscious  policy  there  has  been  an  increase  in  the 
indoor  relief  coupled  with  a marked  decrease  in  outdoor  relief,  a result, 
which  would  be  anticipated  from  a stricter  administration  of  Poor  Law 
relief  on  English  lines.  Generally,  it  is  said  that  where  the  stricter 
methods  of  administration  have  been  introduced  on  Elberfeld  lines,  with 
a sufficiency  of  almoners,  there  is  a reduction  in  pauperism,  and  an  in- 
crease in  the  amount  of  relief  in  individual  cases.  In  detail  the  German 
statistics  consist  usually  of  a monthly  average  of  continuing  cases 
{Parteien)  in  receipt  of  outdoor  relief  and  cannot  be  compared  with  the 
English  day  count  of  all  persons  in  receipt  of  indoor  and  outdoor  relief,  in- 
cluding medical  relief,  on  a particular  day,  reckoned  according  to  the  in- 
structions of  the  Local  Government  Board.  But,  as  a general  measure  of 
the  increase  or  decrease  of  pauperism  the  results  arrived  at  according  to 
each  method  may  be  roughly  compared.  Thus,  at  Elberfeld,  the  average 
number  of  cases  of  single  persons  and  families  assisted  by  outdoor  relief 
and  of  children  under  care  is  returned  at  I’76  per  cent,  of  the  population 
in  1855,  when  the  reform  of  the  administration  was  introduced,  and  at 
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*63  per  cent,  in  1906.  Of  the  other  forms  of  relief,  outdoor  medical 
relief,  and  indoor  medical  and  other  relief  there  is  no  continuous  return. 
On  the  other  hand,  at  Leeds,  for  instance,  between  1851  and-1901,  the 
population  lias  increased  151  percent.,  and  the  numbers  ^of  persons  in" 
receipt  of  relief  of  all  kinds,  in  and  out  on  January  1st  in  those  years 
has  decreased  14-54  per  cent.  The  percentage  of  pauperism  on  popula- 
tion has  dropped  from  5*9  to  2*0  in  this  period.  This  reduction  in  the 
gross  tigures  of  pauperism  we  have  found  in  many  unions,  due  partly  to 
changes  in  the  population  and  differences  in  economic  conditions,  partly 
tb  k more  fixed  and  regular  administration.  Many  more  salient  examples 
of  the  reduction  of  pauperism  in  English  unions  than  that  we  have  quoted 
might  be  adduced.  But  a comparison  of  the  English  figures  with  those 
of  towns  in  Germany,  where  the  administration  of  relief  is  managed  on 
the  stricter  system,  suggests  that  results  similar  to  those’ attained  by 
good  administration  in  England,  on  the  lines  of  the  limitation  of  out- 
door relief,  and  the  greater  use  of  the  workhouse  and  other  Poor  Law 
institutions  of  the  union,  may  also  be  secured  by  the  close  scrutiny  of 
individual  cases  and  by  the  closely  controlled  services  of  voluntary  as- 
sistants on  the  German  method.  On  the  other  hand,  if  we  may  judge 
by  Berlin,  where  the  control  is  more  difficult,  and  the  cases  are  not  in 
the  first  instance  taken  down  by  an  official  at  a central  office,  and  where 
it  is  hardly  possible  to  obtain  the  aid  of  a sufficient  number  of  helpers, 
the  check  on  the  expenditure  of  relief  at  the  home  can  hardly  be  suffici- 
ently strong.^  At  least,  there  the  figures  show  an  expenditure  increasing 
considerably  beyond  the  increase  of  the  population  and  similarly  an  in- 
creasing number  of  persons  continuously  relieved.  Thus  between  1892  and 
1905  the  population  has  increased  by  25'94  per  cent.,  and  the  number  of 
recipients  of  permanent  outdoor  relief  at  the  close  of  each  year  increased 
by  49-97  per  cent. ; and  the  number  of  the  childi-en  of  widows  and 
• others  for  whose  subsistence  outdoor  relief  is  paid,  increased  by  36-36 
per  cent.  j 

XXIII. — Difficulties  of  the  Decentralised  Method. 

176.  The  enlistment  and  control  of  helpers.— T>i\  Munsterberg,^ 
whose  evidence  has  been  of  the  greatest  service  to  us,  on  account  both 
of  his  frank  avowal  of  difficulties,  similar  to  those  with  which  the 
Commissioners  were  familiar,  and  by  the  clearness  of  his  conception  of 
the  main  issues  of  poor  administration,  threw  some  light  on  these  figures 
incidentally.  To  take  one  or  two  points.^  The  control  over  the  work  of 
the  district  committees  without  paid  officers  in  the  districts  is  hardly 
sufficient,  though  Dr.  Munsterberg,  as  President  of  the  Poor  Relief 
Board,  by  official  instructions  and  by  personal  influence,  does  much  to 
secure  uniformity  of  action  and  administration. 

“ I am  myself,”  he  said,  “ very  careful  to  see  that  the  instructions  are  followed. 

I allow  audience  to  every  poor  person  in  the  town,  which  consists  of  more  than 
2,000,000.  Every  poor  person  may  apply  to  me  directly.  I have  three  days  of  the 
week  audience,  and  everyone  may  apply  to  me  ; so  that  by  this  personal  influence 
care  is  taken  that  the  district  committees  are  not  out  of  touch  with  the  head  of 
the  administration.  Local  forces,  however,  are  very  strong  and  greatly  affect  the 
selection  of  the  helpers.  The  chairman  of  the  district  committee  and  the  helpers 
are  appointed  by  the  town  councillors,  and  the  town  councillors  appoint  them 
as  they  will.  The  whole  town  is  distributed  to  the  town  councillors,  and 

» Munsterberg,  100309,  100458,  100493,  100300(23).  Ihid.,  100404,  100420, 
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they  find  out  honorary  people  ; and  there  are  also  small  communities, 
a kind  of  clubs,  who  do  not  allow  anyone  who  is  strange  to  them  to  enter  a district 
committee.  We  have  little  communities  of  citizens  in  a very  small  area,  they  are 
well  acquainted  with  each  other  ; and  if  a man  of  more  progressive  character,  for 
instance,  a social  democrat,  wishes  to  be  appointed,  it  is  very  difficult  to  bring  him 
into  that  district  committee,  because  the  others  resist  ; and  it  is  the  same  with  the 
women.” 

177.  At  Hamburg  the  city  is  smaller  and  the  almoners  or  helpers 
more  numerous  ; and  “ they  are  accustomed  to  a more  thorough  investiga- 
tion than  in  Berlin.”  Also  as  the  city  devolops  classes  separate,  and  rich 
.and  poor  communities  are  formed.  This  is  cause  for  anxiety.  The 
helpers  are  by  the  rules  resident  in  or  quite  near  their  districts,  but  with 
the  expansion  of  the  town  this  becomes  more  difficult.  “ I believe,” 
Dr.  Munsterberg  said,  “ there  will  come  the  time  when  we  shall  be  obliged 
to  have  some  paid  officers  in  order  to  supplement  the  inquiries  of  our 
ordinary  people.”  There  is  a difficulty,  too,  in  the  supervision  of  con- 
tinuing cases.  At  Hamburg  able-bodied  men  may  have  relief  from  month 
to  month,  “ if  a thorough  investigation  proves  that  there  is  need  of  help.^" 
Persons  over  sixt}"  years  of  age  can  have  relief  granted  to  them  for  as 
long  a period  as  a year,  but  “ the  helper  is  under  an  obligation  to  ascer- 
tain from  time  to  time  if  the  need  of  help  continues  to  the  extent  antici- 
pated.” In  o-ther  cases  relief  may  be  granted  for  three  months.  The 
same  rules  prevail  at  Berlin,  except  that  relating  to  able-bodied  men — 
who  at  Berlin  “are  not  as  a rule  to  be  considered  eligible  for  relief.” 
But  Dr.  Munsterberg  says  : — 

“ I am  not  quite  sure  that  the  district  committees  are  as  careful  as  they  should  be 
in  every  case.  It  is  a mistake  to  allow  permanent  relief  for  a whole  year,  and  if  I 
could  dp  away  with  it  I would.  I think  every  case  must  be  inquired  into  at  least 
every  month.” 

By  the  General  Orders  the  helpers  should  maintain  a permanent  super- 
vision of  the  poor,  and  : — 

“ If  the  Orders  were  carefully  followed  it  would  be  impossible  that  any  change 
in  the  conditions  of  the  person  relieved  could  escape  the  view  of  the  helper  ; but, 
as  a fact,  I confess  that  we  have  cases  in  which  the  change  does  escape.  That  is  a 
fault  of  administration,  and  not  a fault  of  rule.” 

Grants  of  allowances  for  maintenance  can  never  be  kept  under  control, 
unless  they  be  made  for  very  short  periods  and  checked  by  an  active  and 
constant  revision.  Next  the  whole  system  depends  on  the  sufficiency  or, 
perhaps  it  should  be  said,  the  stringency  of  the  inquiry.  The  inquiry  is 
the  alternative  to  the  test.  If  it  fails,  the  relief  can  hardly  be  otherwise 
than  partial,  controlled  by  private  and  personal  influences,  irregular^, 
arbitrary  and  injurious. 

178.  Measures  of  repression. — On  another  side  also  there  are  difficul- 
ties.^ The  measures  contained  in  the  Imperial  Penal  Code  for  the 
punishment  of  drunkards,  idlers,  beggars  and  tramps  are  not  carried  out. 
The  evils  indeed  in  Germany  are  those  to  which  the  Report  of  the 
Departmental  Committee  on  Vagrancy  have  drawn  attention  as  pre- 
vailing in  England.  In  regard  to  the  desertion  of  families  Dr.  Munster- 
berg says : — 

“ It  is  really  a pity  to  see  the  healthy  and  able-bodied  people  walk  through  the 
town  and  desert  their  families,  when  we  have  no  means  to  punish  them,  or  if  we 
bring  them  before  a judge  he  merely  fines  them  10  marks,  which  they  can  earn 
within  a week.” 

Therefore  on  this  side,  again,  the  administration  is  not  properly 
supported. 


1 Munsterberg,  100362, 100300  (29),  100446. 
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179.  From  this  evidence  and  other  indications  we  are  led  to  conclude 
that  in  any  application  of  this  decentralised  method  of  voluntary  helpers, 
whether  it  be  considered  as  part  of  a recognised  voluntary  administra- 
tion or  as  a new  method  for  the  control  and  distribution  of  public  outdoor 
relief  in  our  large  cities,  and  especially  in  the  Metropolis,  greater  reliance 
would  have  to  be  placed  on  skilled  and  paid  local  assistance  in  England 
than  has  hitherto  been  placed  on  it  in  Germany.  This,  it  seems  to  us,  is 
an  indispensable  condition,  if  the  employment  of  voluntary  workers  on 
the  lines  of  decentralisation  and  individual  treatment  is  to  be  intro- 
duced here  to  any  large  extent.  Safeguarded,  however,  in  this  and  other 
ways,  we  are  in  favour  of  its  adoption,  as  part  of  the  scheme  of  adminis- 
tration which  we  recommend. 

180.  In  making  this  statement  we  are  expressing  views  in  substantial 
accordance  with  those  of  the  Poor  Law  Commissioners  in  183G — so  far 
at  least  as  the  indigent  are  concerned — with  this  difference  only  that 
what  they  proposed  to  do  by  paid  relieving  officers  only,  and  by  boards 
of  guardians,  we  should  propose  to  do  in  towns  partly  by  voluntary 
assistants,  working  in  conjunction  with  paid  officers  and  with  local 
boards,  constituted  differently  from  the  present  boards  of  guardians, 
and  partly  in  co-operation  with  voluntary  agencies.  The  indigent  under 
the  definitions  of  the  Form  of  the  Consolidated  Order  of  183G,  form  a 
^considerable  group,  the  indigent  who  are  helpless  from  age,  or  from 
-being  crippled,  or  from  incurable  disease,  or  from  temporary  sickness. 

181.  The  question  of  the  application  of  the  system  of  individual  treat- 
ment remains  to  be  considered  in  relation  to  the  special  classes  to  which 
the  Commissioners  of  1834  referred,  the  ^ partially  able-bodied  ” and  the 
widows  ; and  there  is  also  the  problem  of  the  able-bodied.  We  take 
this  first. 

182.  We  said  in  an  earlier  page  that  “only  if  the  conditions  of  the 
treatment  of  the  able-bodied,  whatever  they  may  be,  are  fully  and  finally 
settled,  is  it  possible  to  settle  with  any  completeness  what  time  should 
be  adopted  in  regard  to  other  classes,  whether  with  the  aid  of  public  or 
-official  relief,  or  of  private  and  voluntary  help.” 

XXIV. — The  Decentralised  and  Individual  Method  in 
Relation  to  the  Able-bodied. 

183.  Suggestion  of  an  administrative  court  in  relation  to  relief 
work. — The  Hamburg  rules  state  that  an  able-bodied  man  is  not,  as  a 
rule,  to  be  considered  entitled  to  relief  {helfshedurftig)  ; but  in  excep- 
tional cases,  if  he  prove  that  he  has  been  active  in  the  endeavour  to 
obtain  sufficient  work  but  without  success  he  may  have  temporary  relief 
from  month  to  month.  In  suitable  cases,  in  which  the  willingness  to 
work  is  assured,  able-bodied  men  may  be  referred  to  labour  information 
offices  ; and  in  Hamburg  in  1892  agreements  were  made  beHveen  the  poor 
administration  and  some  fifty  of  these  offices  with  that  object.  In  the 
years  1898  to  1902,  1,G13  persons  were  so  referred  and  40G  or  25  per 
cent,  informed  of  work,  but  how  far  these  may  have  found  work  upon 
the  docks  not  independently  but  through  the  municipality  cannot  be 
ascertained.  Men  are  also  sent  to  the  neighbouring  labour  colonies.  But 
the  question  is  being  dealt  with  also  from  another  side.^  A Hamburg 
Act  of  1907  authorises  the  formation  of  a Committee  for  relief  work, 

‘ Munsterberg,  100376.  Ibid..,  100300  (29). 
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who  may  serve  as  an  administrative  court.  If  a person  has  received 
public  relief  for  himself  or  for  his  dependents  he  may,  on  a resolution  of 
the  Committee,  be  required  to  do  any  work  that  is  suitable  to  his  strength, 
if  such  will  enable  him  to  provide  for  his  needs  wholly  or  in  part  ; and 
on  his  refusal  to  do  the  work  he  may  on  the  resolution  of  the  Committee 
be  removed  to  a poor  relief  workhouse  and  there  detained.  This  is  an 
experiment,  but  the  effect  of  it  is  receiving  the  fullest  attention  from 
experts,  and  it  opens  altogether  new  lines  of  possible  development.^ 
Speaking  generally.  Dr.  Munsterberg  said  : 

“ If  the  case  is  one  of  a really  deserving  man,  whose  willingness  to  work  is  un- 
doubted, he  is  relieved  several  times,  perhaps  two  or  three  months,  without  hesita- 
tion. We  are  quite  satisfied  with  the  results,  if,  as  I must  repeatedly  point  out, 
there  is  a thorough  investigation.” 

In  charitable  work  this  line  was  adopted  by  the  Kensington  Committee 
of  the  London  Charity  Organisation  Society,  in 'the  winter  of  1904-5, 
with  very  good  results,  on  the  same  indispensable  condition  of  “ thorough 
investigation.”  ^ Dr.  Munsterberg  proceeds  : 

“ If  we  have  able-bodied  men  who  are  not  deserving,  who  live  with  their  families, 
then  perhaps  we  give  the  wife  and  the  children  relief,  and  tell  the  man  to  go  to 
work  ; if  he  does  not,  we  refuse  further  relief,  and  then  he  must  do  something. 
If  he  is  very  undeserving,  and  the  children  are  in  danger  of  being  neglected,  then 
we  ask  for  a judicial  order  so  that  we  may  take  the  children  away,  because  we  have 
no  power  to  compel  the  man  to  give  us  the  children.  We  have  no  other  power  than 
to  decide  upon  relief  or  no  relief.  If  we  say  we  refuse  relief,  then  the  case  is  re- 
jected ; but  if  the  district  committee  becomes  aware  in  that  case  that  there  are 
children  in  a very  bad  state,  neglected,  ill-treated,  and  such  things,  then  they  report 
it  ; and  we  try  to  have  the  children  placed  under  our  authority.  For  those  purposes 
we  need  a judicial  decision.” 

“ With  thorough  investigation  it  is  quite  without  danger  to  give  out- 
door relief  ” ; and  to  the  question — 

“ What  is  there  in  the  way  of  deterrence  that  is  to  prevent  people  from  applying 
who  might,  with  a little  exertion,  be  able  to  provide  for  their  own  needs  unless  you 
have  a workhouse  test  ? ” 
the  reply  given  was  : — 

“You  refuse  relief.  If  the  committee  is  of  opinion  that  he  is  an  able  man,  and 
he  might  take  care  of  himself  and  his  family,  we  refuse  him  relief.  We  apply  the 
workhouse  test  only  in  those  cases  in  which  we  find  there  is  a man  with  a family 
and  wife,  or  a woman  who  needs  relief,  but  which  relief,  on  account  of  unworthi- 
ness, we  will  not  give  in  money  or  in  kind.  Then  we  offer  him  or  her  the  House  ; 
but  in  the  case  of  able-bodied  people  we  do  not  offer  the  House,  we  simply  tell 
them  we  refuse  relief  : We  have  inquired  into  your  case,  and  we  are  of  the  opinion 
you  are  able  to  help  yourself.” 

184.  Insurance  against  want  of  emg)loyment. — But  it  is  only  fair  to 
say  that  this  position  of  gi’anting  relief  to  the  able-bodied  it  is  pro- 
posed to  buttress  by  the  system  of  insurance  applied  to  unemployment, 
a method  which,  as  we  have  said  elsewhere,  we  would  strongly  urge  for 
experimental  adoption  by  local  authorities  or  agencies  in  the  first 
instance.  The  opinion  that  the  provision  of  factitious  employment, 
furnished  with  a view  to  meeting  distress,  is  desirable  or  indeed  ulti- 
mately practicable  is  now  losing  ground.  “ For  skilled  artisans  who  are 
in  want  of  work”^  the  Report  of  the  Strassburg  Unemployed  Oom- 
mittee  states,  it  is  impossible  under  existing  economic  conditions  to 
organise  work  suitable  for  their  callings.  For  them,  there  is  no 
resource  except  relief  in  money  or  insurance.”  The  application  of 
insurance  oi*  provisional  funds  to  the  unemployment  of  unskilled 

^Munsterberg,  1004G8,  100399,  100563,  100431,  100432,  100444.  - Jackson,  Evidence, 
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labourers  we  have  discussed  elsewhere.  In  Berlin  some  employment  is 
provided  by  the  town  authorities,  but  not  any  considerable  amount.^ 
Reliance  is  placed  on  other  measures.  One  of  these  is  insurance  for 
‘‘invalidity'’  and  old  age.  It  tends  to  classify  and  in  part  provide  for 
one  group  of  claimants.  The  cards- for  his  invalidity  insurance  which 
the  applicant  is  required  to  produce  serve  indirectly  also  as  evidence  of 
character.  It  “ is  a great  help.  If  a man,  for  instance,  has  the  twelfth 
or  thirteenth  card  with  stamp,  that  is^a  sign  that  he  has  had  work  all 
the  time.”  Thus  a difFei-ence  in  policy  comes  to  light.  One  policy  is 
that  of  the  Commissioners  of  1834.  They  wished  to  prevent  the 
creation  of  a dependent  class  of  able-bodied  men,  and  ultimately,  it  may 
be  said/succeeded  in  doing  so  by  the  use  of  one  method,  by  the  offer  of 
the  „house-^the  clearly  less  eligible  maintenance — with  more  or  less 
unifoririity  everywhere.  The  other,  the  German  method,  the  method 
which  this  evidence  suggests,  is  to  adopt  various  expedients,  to  break 
up  the  problem ; to  prevent  claims  by  insurance  of  the  several  kinds, 
which  directly,  in  the  case  of  unemployed  insurance,  and  indirectly  in 
the  case  of  other  insurances,  supply  substitutes  for  relief  ; to  deal  with 
exceptional  cases  by  allowances ; to  provide  relief  works  to  a moderate 
extent ; to  use  “ colonies  ” of  the  Belgian  or  Swiss  type  where,  if  the 
inmates  are  not  reclaimable  they  are  at  least  provided  with  work  under 
less  eligible  conditions,  and  for  a time  kept  out  of  temptation  where 
they  are  separated  and  treated,  as  the  Commissioners  of  1834  recom- 
mended, “ as  a class,  placed  in  its  proper  position  below  the  position  of 
the  independent  labourer  ” ; to  strengthen  the  law  against  those  who 
shirk  reasonable  work ; to  link  out-of-work  help,  whether  from  unem- 
ployed insurance  funds  or  from  the  relief  authorities,  with  the  labour 
agencies  in  such  a way  as  to  keep  the  unemployed  under  a very  sharp 
, supervision  ; to  lighten  the  task  of  providing  employment,  by  proceed- 
ing promptly  on  lines  of  repression  against  all  unsatisfactory  men  who 
apply  for  poor  relief,  by  the  refusal  of  this  relief,  by  the  “offer  of  the 
house,”  and  in  the  more  extreme  cases  by  the  removal  of  children  to  the 
care  and  authority  of  the  poor  administration.  In  all  these,  and  in 
other  ways,  there  is,  what  may  be  called,  an  adjustive  ineligibility  in 
the  offer  of  the  authorities  ; and  behind  this  there  is  a local  administra- 
tion strongly  centralised  on  the  official  side,  and  on  the  side  of  the 
voluntary  helper  decentralised  but  supervised  closely.  Finally,  there 
are  charitable  means  available  in  exceptional  cases.  As  we  have  said 
elsewhere  we  think  that  some  such  combination  of  methods  may  be 
adopted  in  England,  subject  to  strict  adherence  to  the  principle  that  the 
offer  of  relief  to  the  able-bodied,  and  indeed  to  ail  claimants  for  public 
relief,  should  be  less  eligible  than  maintenance  by  their  own  efforts. 
But  as  we  have  also  urged  we  do  not  think  that  relief  in  a workhouse 
under  the  conditions  usually  prevalent  at  the  present  time  is  the  only 
satisfactory  method  of  meeting  the  requirements  rightly  involved  in  the 
application  of  this  principle. 

185.  The  corollary  of  this  conclusion  in  relation  to  voluntary  institu- 
tions and  social  and  charitable  work  is  obvious.  The  voluntary 
institutions  registered  and  inspected  on  the  lines  we  have  proposed, 
would  be  brought  into  relation  with  the  administration  as  recognised 
assistants  in  the  public  relief  of  the  country,  as  institutions  that  did  not 
give  “ partial  relief,”  but  dealt  with  the  individual  wholly  and  separately. 

^ Munsterberg,  100300  (28),  100468, 100471,  100376. 
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And  with  a recognised  development  of  voluntary  personal  work 
preventive  assistance  would  have  a larger  scope.  There  would  be 
a better  classification  of  the  objects  of  relief,  a better  ascertainment  of 
the  appropriate  course  of  treatment  and  its  application,  with  a better 
organised  system  of  co-operation.  To  this  question  we  have  now  to 
turn. 

XXV. — The  Development  of  Responsible  Voluntary  Action  and 
. Co-operation. 

186.  Registration  of  cases  in  toiuns  and  co-operation. — Legislation 
in  Holland  has  aimed  at  leaving  all  poor  relief  in  the  hands  of  churches 
and  private  charities  on  the  understanding  that  the  public  administra- 
tion should  intervene  only  in  cases  in  which  they  are  unable  to  help.^ 
Practically,  relief  is  administered  by  three  recognised  authorities  : the 
State  provincial  or  communal  authorities  ; the  churches  ; and  private 
institutions,  that  is,  institutions  which  are  not  official  bodies  nor  yet  of 
a confessional  or  ecclesiastical  character.  By  degrees  a larger  share  of 
the  administration  is  passing  to  the  official  authorities  and  to  the 
private  bodies,  a decreasing  share  to  the  churches. 

187.  The  percentages  representing  the  share  of  the  total  expenditure 
which  each  authority  meets  are  as  follows  : — 

Year.  Public.  Churches.  Private. 

1854-  - 40T  50-4  9 5 

1903-  - - 47*6  39-1  13-3 

188.  Every  municipality  keeps  a register  of  all  charities  in  the 
locality  and  the  institutions,  subject  to  penalty,  send  it  to  their  rules 
and  regulations.  They  have  also  to  forward  annual  statistics  of  their 
work,  and  they  are  under  an  obligation,  if  required  to  do  so,  to  submit 
to  the  municipal  authorities  evidence  to  show  why,  they,  rather  than 
the  municipality,  should  not  assist  an  applicant.  There  is  no  legal 
right  to  relief.  Public  relief  is  limited  to  what  is  “strictly  necessary,”^ 
In  Amsterdam  an  association  of  charities  {Liefdadigheid 
V.ermogen)  has  been  formed  and'  has  established  a central  register  of 
cases  ; and  its  relief  has  been  administered  on  ‘‘  Elberfeld  ” lines  for  the 
last  fifteen  years  by  a staff  of  400  or  500  workers.  The  municipal  relief 
also  is  now  taken  to  the  houses  of  the  poor  by  its  voluntary  workers. 
This  system  has  been  in  force  only  one  year,  but  it  has  hitherto 
answered  very  well.  Societies  similar  to  that  in  Amsterdam  are  estab- 
lished in  the  larger  towns  of  Holland,  and  work  generally  on  Elberfeld 
lines.  Mr.  Blankenberg,  who  was  one  of  the  founders  of  the  associa- 
tion of  charities  in  Amsterdam,  and  who  was  for  a long  time  a member 
of  the  board  of  guardians  of  the  city  and  is  now  a member  of  the  town 
council,  submitted  to  us  evidence  on  which  this  short  statement  is 
based  ; and  he  considered  that  the  main  points  round  which  a future 
reform  of  the  administration  of  relief  would  probably  centre  were  the 
following : — 

(1)  In  every  town  an  association  of  all  the  existing  charities 
(public,  church,  and  private)  to  be  established,  in  order  to  secure 
co-operation  and  efficient  organisation. 

(2)  In  every  town  a central  register  to  be  instituted,  in  which 

1 Blankenberg,  100020  (9).  ^ ^ 100086,  100147,  100076,  100125,  100126,  100020 

(43),  (48),  (55).  - . . 
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all  the  names  and  addresses  of  the  assisted  poor  shall  be  recorded 
for  consultation  by  all  the  associated  charities. 

(3)  Public  relief  to  be  organised  on  the  Elberfeld  plan. 

189.  Societies  and  institutions. — As  we  have  said,  voluntary  charity 
should,  in  our  opinion,  form  a kind  of  outer  circle  of  assistance  of  which 
the  centre  is  public  relief,  and  by  its  means  many  of  those  who  are  in 
distress  should  be  aided  outside  the  Poor  Law  in  such  a way  as  to 
prevent  their  dependence  on  the  community.  In  Berlin,  as  in  our  own 
country,  the  co-operation  between  the  public  relief  authorities  and  the 
voluntary  agencies  is  not  systematic  or  effective,  though  in  many 
German  towns  the  relations  between  the  two  are,  it  is  said,  “ very  good 
and  helpful.”^  But  in  Holland,  as  we  have  seen,  these  relations  are 
much  more  fully  developcJ.  A kind  oi;  partnership  between  the  two 
administrations  has  been  recognised,  and  an  “ Elberfeld  ” system  on 
charitable  lines  is  being  utilised  for  municipal  purposes.^  The  registra- 
tion of  charities  is  also  there  in  force,  indeed,  the  registration  is  necessary 
in  order  that  the  institutions  may  have  civil  rights,  be  competent  to 
plead  in  Courts  of  Justice,  to  receive  bequests,  and  to  collect  contribu- 
tions. Except  on  these  conditions,  “the  charities,  so  to  say,  cannot 
exist.'’  ^ Among  the  proposals  recommended  by  a Special  Parliamentary 
Committee  in  Belgium  on  the  Reform  of  the  Public  Administration  of 
Relief  which  reported  in  1900,  are  included  proposals  for  the  registration 
of  charities  with  the  object  of  promoting  co-operation  between  them  and 
the  public  authorities,  and  for  the  establishment  in  each  commune  or 
union  of  communes  a central  joint  information  committee,  on  which 
both  the  voluntary  and  the  official  institutions  should  be  represented.^ 
Reference  need  only  be  made  to  the  laws  for  the  recognition  of  volun- 
tary associations  and  of  foundations  in  France.  They  amply  support 
our  general  proposition  on  that  head,  as  does  also,  in  Paris,  the  decen- 
tralised method  of  relief  adopted  in  the  divisions  of  the  Arrondisse- 
ments  placed  under  the  care  of  unpaid  Administrateurs  and  their 
assistants.  Thus,  the  evidence  that  we  have  received  from  abroad  from 
experienced  witnesses  and  from  documents  may  be  said  to  confirm  our 
opinion  on  two  points  ; that  there  should  be  a close  association  between 
the  administration  of  official  and  of  voluntary  relief  ; that  with  that  object 
voluntary  societies  and  institutions  should  be  enabled  to  acquire  a 
recognised  and  responsible  status  that  would  make  them  competent  for 
such  association  ; and  that  a system  of  trained  voluntary  visitors  should, 
as  far  as  possible,  be  brought  into  alliance  with  the  authorities  entrusted 
with  the  duty  of  public  relief,  or  should  be  directly  associated  with 
them  in  its  fulfilment. 

190.  During  the  past  thirty  years  the  movement  of  thought  in  the 
United  States  has  been  in  this  direction.®  In  many  towns  there  are 
friendly  visitors  who  work  in  connection  with  the  Associated  Charities 
or  the  Charity  Organisation  Society  of  the  town.  The  Boston  Asso- 
ciated Charities  states  as  its  object : 

“ To  secure  the  concurrent  and  harmonious  action  of  the  different  charities  in 
Boston  in  order  to  raise  the  needy  above  the  need  of  relief  ...  to  encourage  thrift, 
self-dependence  and  industry  ...  to  prevent  chddren  growing  up  as  paupers  . . . 
and  to  accomplish  these  [and  other]  objects,  it  is  designed  [amongst  other  means]  : — 
“1.  To  provide  that  the  case  of  every  applicant  for  relief  shall  be  thoroughly 

^ Munsterberg,  100319,  100512.  ^ Blankenberg,  100257-72.  ^ Reforme  de  la 

Bienfaisance  en  Belgique  : Resolutions  etc.  de  la  Commission  speciale,  1900.  Appen- 
dix vii..  Systems  of  Poor  Relief,  p.  4.  * Charities  Appendix 
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investigated  ; 2.  To  provide  a means  of  confidential  exchange  of  information 
between  overseers  of  the  poor,  charitable  societies  and  agencies  and  benevolent 
individuals.  ...  5.  To  send  to  each  poor  family,  under  the  advice  of  a district 
conference,  a friendly  visitor.” 

191.  In  the  course  of  the  year  some  900  to  1,000  friendly  visitors  are 
employed,  while  about  1,800  families  are  cared  for  by  friendly  visitors, 
and  some  2,700  families  are  otherwise  dealt  with  or  worked  for. 

192.  The  society  is  organised  like  a Charity  Organisation  Society 
with  a central  council  and  district  committees  or  conferences.  The 
friendly  visitors  visit  cases  for  longer  or  shorter  periods  as  the  circum- 
stances require,  both  cases  dealt  with  by  the  Poor  Law  and  others. 
“The  friendly  visitor  is  not  expected  to  investigate  a family,  for  inves- 
tigation is  made  by  the  agent.”  Nor  is  he  “ an  almsgiver,  for  where 
relief  is  needed  experience  has  taught  clearly  that  it  should  be  obtained 
from  someone  else.”  His  aim  is  by  friendly  help  and  influence  “ to  give 
people  a fair  chance  to  retrieve  their  fallen  fortunes,”  whether  their 
difficulties  have  been  “caused  by  ignorance,  misfortune,  or  moral  defect; 
to  help  them  to  improve  their  condition” — “not  simply  to  relieve 
distress,  but  rather  to  ascertain  and  remove  its  causes.”  This  method 
has  led  to  the  prevention  and  removal  of  much  distress.  It  is  an  appli- 
cation of  the  “individual”  system,  combined  with  central  registration, 
the  training  of  workers  and  localised  supervision  ; and  it  has  been  at 
least  an  important  concurrent  force  in  the  reduction  of  outdoor  relief. 
One  of  the  distinctive  features  of  the  “associated  charities”  is  the 
exclusion  of  all  relief  from  their  direct  administration.  Relief  is  not 
granted  by  them;  it  is  obtained  from  other  sources,  as  they  may  think 
best,  whether  from  private  agencies  or  individuals  or  from  the  Poor 
Law.  Another  is  the  large  reliance  placed  upon  the  friendly  visitor  in 
dealing  intimately  and  continuously  with  cases  of  every  kind.  But, 
here,  consistently  with  the  other  evidence  we  have  received,  the  cases 
are  in  the  first  instance,  taken  down  and  investigated  by  a paid  officer 
of  the  committee. 

193.  We  have  analysed  as  far  as  possible  the  conditions  of  one  or  two 
larger  towns  and  cities,  as  we  have  those  of  rural  districts  and  the 
smaller  towns.  Information  in  regard  to  them  will  be  found  in  the 
Charities  Appendix  ; and  later,  bearing  in  mind  the  statements  which  we 
have  just  submitted  and  the  experience  gained  in  the  administration  of 
relief  in  Great  Britain,  we  will  formulate  our  recommendations.  Other 
evidence  in  the  same  direction  is  to  be  found  in  the  methods  and  develop- 
ment of  the  Charity  Organisation  movement. 

XXVI. — Suggestions  of  Witnesses  for  the  Re-organisation  of 
Charities  in  relation  to  the  Poor  Law  in  Country 
Districts  and  the  Smaller  Towns. 

194.  Suggestions  for  the  development  of  a reformed  administra- 
tion.— We  have  now  to  consider  the  suggestions  which  have  been  made 
to  us  for  a development  of  administration  on  lines  resembling  those 
which  we  have  indicated  but  partially  and  tentatively.  They  will,  we 
think,  justify  the  position  we  have  taken. 

195.  It  is  stated  that  outdoor  relief  cannot  be  abolished  under  present 
conditions  of  administration  ; that  the  charities  cannot  take  the  place 
of  outdoor  relief  ; that  a reform  of  the  endowed  dole  charities  is  urgently 
required ; that  though  there  may  be  supplementation  of  outdoor  relief, 
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there  is  little  or  no  co-operation  with  the  guardians  ; and  that  in  many 
places  there  is  overlapping  between  administrators  of  the  Poor  Law  and 
administrators  of  the  charities  and  donors. 

196.  (1)  In.  most  parishes  in  the  country  districts  there  are  no  Volun- 
tary Relief  Committees,  and  there  no  change  need  be  made  except  that 
the  terms  under  which  the  dole  trusts  are  held  should  be  altered,  so 
that  they  become  unconditional  trusts  for  the  general  relief  of  distress 
in  the  parish,  or  are  applied,  wholly  or  in  part,  to  some  purpose  of  an 
eleemosynary  character  approved  by  the  Charity  Commission.  Where 
the  parishes  have  Voluntary  Relief  Committees,  these  committees,  if 
registered,  would  be  represented  on  ,the  Voluntary  Aid  Committee 
of  the  union.  The  applicants  to  the  Public  Assistance  Committee 
would  be  referred  to  the  Voluntary  Aid  Committee  for  help,  if  suit- 
able, from  the  distress  (formerly  the  dole)  charities  of  the  parish  in 
which  they  are  resident  and  from  other  sources  of  benevolence.  The 
trustees  of  the  parish  charities,  though  the  legal  interest  in  the  charities 
is  in  some  cases  vested  in  the  parish  council,  are  independent  trustees ; 
no  question  need  arise,  therefore,  of  the  rights  of  the  councils.  The  use 
of  the  charity  would  remain  as  heretofore  in  the  hands  of  the  trustees, 
some  one  of  w^hom  would  be  desired  to  serve  on  the  Voluntary  Aid 
Committee,  but  the  funds  of  the  parish  would  still  be  applied  to  resi- 
dents within  the  parish.  (2)  If,  however,  the  funds  are  large,  out  of 
all  proportion  to  the  population  and  rateable  value,  it  would  be  open 
to  the  Charity  Commissioners  to  make  an  allocation  of  the  charities 
proportionately  to  population  to  the  several  parishes  in  the  union,  or  to 
make  a scheme  for  their  application  in  connection  with  the  Voluntary 
Aid  Committee  for  some  special  eleemosynary  purpose  that  experience 
has  shown  to  be  satisfactory.  As  we  have  seen,  provision  for  the  aged  by 
way  of  almshouses  or  pensions  is  said  to  have  been  very  useful ; but  the 
utility  of  these  charities  may  be  greatly  modified  after  a time  by  the 
introduction  of  State  pensions.  The  provision  of  nurses  for  the  sick 
and  infirm  is  greatly  desired  by  many  witnesses,  and  where  a scheme  is 
necessary  owing  to  the  largeness  of  the  endowments,  part  of  the  funds 
might  well  be  applied  to  this  object,  not  for  the  parish  only,  but,  so  far 
as  is  practicable,  for  the  union. I Th©  detailed  requirements  of  the  third 
section  of  the  model  form  of  scheme  would  no  longer  be  necessary  : 
“The  supply  of:  (a)  Clothes,  linen,  bedding,  etc.;  or  {h)  temporary 
relief  in  money  by  way  of  loan  or  otherwise,  in  case  of  unexpected  loss, 
etc.,”  for  the  doles  would  be  transmuted  into  a distress  fund  not  avail- 
able for  the  poor  generally,  but  for  those  only  who  are  proved  to  be  in 
distress.  (3)  By  the  Charitable  Trusts  Acts  all  trustees  have  now 
to  send  in  accounts  yearly  to  the  Charity  Commission  ; it  will  now  be 
recommended  by  us  that  these  accounts  be  made  up  in  accordance  with 
definite  forms  and  be  sent  to  the  Voluntary  Aid  Committee  for  publica- 
tion in  their  Annual  Report,  as  well  as  to  the  Charity  Commission.  The 
registration  of  all  cases  assisted  in  the  union  might  be  better  undertaken 
by  the  Voluntary  Aid  Committee  than  by  the  Public  Assistance  Com- 
mittee. In  these  and  other  ways  there  would  be  built  up  a voluntary 
system  of  relief  parallel  to  the  public  system,  which  might  take  over 
the  duty  of  giving  relief  at  the  home,  in  co-operation  with  agencies  and 
persons  in  the  several  parishes. 


1 Batchelor,  69011.  ‘ 
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XXVII. — Mr.  Goschen’s  Minute  of  1869. 

. 197.  Mr.  Goschen’s  Minute  of  1869. — The  desire  to  develop  a system- 
atic scheme  of  co-operation  between  charity  and  the  Poor  Law,  especially 
in  regard  to  outdoor  relief,  is  very  generally  expressed  in  the  evidence. 
Mr.  Goschen’s  Minute,  to  which  we  . have  already  referred,  represented 
a turning  point  in  public  opinion  in  regard,  to  this  question  and  Suggested 
a line  of  co-operation  which  in  some  of  the  unions  of  London  has  been 
carried  out  to  a considerable  degree  by  the  guardians  acting  in  cor- 
respondence with  the  District  Committees  of  the  Charities  Organisation 
Society.  We  therefore  draw  attention  to  it  again  in  some  detail.^  Mr. 
Goschen  laid  down  a principle  and  suggested  a method.  The  principle 
remains.  The  method,  in- our  opinion,  requires  revision  and  extension. 
The  principle  was  that  there  should  be  co-operation  between  Poor  Law 
and  charitable  societies,  but  not  over-lapping;  that  is,  that  each  case 
should  be  fully  dealt  with  by  either  one  or  the  other  agency,  and  that, 
neither  unwittingly  nor  of  set  purpose,  should  there  be  a supplemen- 
tation of  the  allowances  of  one  agency  by  the  relief  granted  by  others. 
After  referring  to  “ one  of  the  most  recognised  principles  in  our  Poor 
Law,”  “ that  relief  should  be  given  only  to  the  actually  destitute,  and 
not  in  aid  of  wages,”  he  says : — 

“ The  general  principle  to  be  borne  in  mind  seems  to  be  that  the  obligations  of 
the  guardians  should  not  be  curtailed,  and  that  where  the  charitable  associations 
consider  it  within  their  province  to  deal  at  all  with  persons  on  the  parish  lists,  they 
should  do  so,  not  by  affording  additional  means  of  income,  but  by  supplying’  once 
for  all  such  articles  as  do  not  clash  with  or  overlap  the  relief  administered  by 
the  guardians.”  - - i ; 

To  carry  this  out,  Mr.  Goschen  proceeds  : — , 

“ The  first  point  is  that  there  should  be  every  opportunity  for  every  agency, 
official  or  private,  engaged  in  relieving  the  poor,  to  know  fully  and  accurately  the 
details  of  the  work  performed  by  all  similarly  engaged.” 

Then  he  suggests  communication  between  the  boards  of  guardians  and 
the  charities  with  that  object.  The  Poor  Law  Board  -would,  he  says, 
be  prepared  : — 

“(1)  To  authorise  the  guardians  to  print  weekly  lists,  containing  the  names  and 
addresses  of  outdoor  paupers,  and  the’ sums  given  in  relief  in  each  case;  (2)  to 
authorise  any  reasonable  remuneration  for  extra  work  to  officers  whom  the  guard- 
ians may  employ  to  carry  out  this  arrangement  ; (3)  to  instruct  their  inspectors  to 
facilitate  the  communication  between  the  official  and  private  agencies,  where  such 
interposition  may  be  of  any  service;  and  to  assist  in  systematising  as  far  as  possible 
relief  operations  in  various  parts  of  the  Metropolis.” 

And  he  suggests  as  at  least  one  practical  line  for  the  division  of 
labour  between  charitable  and  Poor  Law  work  for  relief  purposes ; — 

“It  may  be  well  to  add  that  boards  of  guardians  cannot  legally  give  relief  (1)  in 
‘ redeeming  tools  or  clothes  from  pawn  ; (2)  in  purchasing  tools  ; (3)  in  purchasing 
clothes  (except  in  cases  of  urgent  necessity)  ; (4)  in  paying  the  cost  of  conveyance 
to  any  part  of  the  United  Kingdom  ; (5)  in  paying  rent  or  lodging  ; so  that 
assistance  rendered  for  any  of  these  purposes  will  not  interfere  with  the  action  of 
the  guardians.” 

198.  The  Local  Government  Board, 2 as  the  evidence  shov/s,  have  been 
ready  to  approve  any  useful  co-operation  between  the  Poor  Law  and 
charities,  but  in  general  it  may  be  said  that  but  few  active  steps 
have  been  taken  by  the  inspectors  “to  assist  in  systematising  as  far  as 
possible  relief  operations  in  various  parts  of  the  Metropolis.” 

The  principle  of  Mr.  Goschen’s  Circular  we  accept.  However  it  may 
be  defined,  the  Poor  Law  authorities  should  have  a definite  province  of 
work  and  a clear  and  undivided  responsibility  in  regard  to  it,  though 

^Davy,  3264. 
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they  may  find  it  proper  or  necessary  in  the  interests  of  those  who  apply 
to  them  to  obtain  the  services  of  charitable  societies  or  institutions  or 
the  aid  of  voluntary  workers.  The  methods  of  co-operation  should, 
however,  go  further,  we  think,  than  those  suggested  by  Mr.  Goschen. 
In  each  Poor  Law  Union  there  should  be  a register  of  cases  which  are 
being  dealt  with  or  have  been  dealt  with  by  the  Poor  Law  authorities, 
the  charities  and  parochial  and  other  agencies,  managed,  as  may  seem 
best,  by  a central  Voluntary  Aid  Committee,  or  by  the  Public  Assistance 
Committee.  Next  a broad  division  of  labour  on  either  side  should  be 
accepted ; and  the  Public  Assistance  Committee  should  refer  to  the 
Voluntary  Aid  Committee  of  the  union  cases  in  which  people  should  be 
“ kept  oft'  the  rates,”  persons  who  can  be  assisted  to  become  or  to  keep 
independent.  We  do  not  think  that  the  Poor  Law  should  become  a 
charitable  fund  for  the  relief  of  the  poor  as  it  was  before  1834.  We 
think  that  cases  in  which  relief  goes  beyond  the  relief  that  is  necessary 
to  meet  destitution,  reasonably  interpreted,  should  not  be  relieved  by 
the  Poor  Law,  though  the  aid  of  voluntary  workers  be  called  in  for 
the  better  supervision  of  these  cases.  And  we  are  of  opinion  that,  if 
there  is  to  be  co-operation,  some  working  plan  of  cross  representation 
of  the  Public  Assistance  Committee  on  the  Voluntary  Aid  Committee 
and  vice  versa  is  indispensable. 

199.  That  there  is  a wide  field  for  such  co-operation  may  be  gathered 
from  the  special  return  of  persons  relieved  during  the  year  ended  30th 
September,  1907.  This  suggests  that  many  cases  of  temporary  distress 
might  be  dealt  with  by  voluntary  agencies  instead  of  by  the  Poor  Law. 
Thirty  *per  cent,  of  the  applications  to  the  Poor  Law  werO  cases  of 
persons  whose  aggregate  period  of  relief  during  the  year  did  not  exceed 
one  month,  and  who  were  not  relieved  on  more  than  two  occasions 
during  the  year. 

XXVIII. — The  Method  dF  Co-opeuation  between  Poor  Law 
AND  Charity,  and  its  Practical  Results. 

200.  The  required  co-operation  hetiveen  Poor  Laiv  and  charity. — 
As  a general  statement  of  the  kind  of  co-operation  required  the 
evidence  of  one  or  two  of  the  General  Inspectors  of  the  Local  Govern- 
ment Board  may  be  quoted.  Mr.  Preston  Thomas,  who  has  had  a large 
experience  both  at  the  Local  Government  Board  and  in  the  practical 
work  of  inspection,  says  : 

“ It  alwa3'^s  seems  to  me  that  the  one  complement  that  you  want  to  the  Poor  Law 
is,  in  every  place,  some  organisation  to  deal  with  what  ought  not  to  be  Poor  Law 
cases.  There  are  lots  of  people  who  are  ready  to  subscribe  money  if  they  can  be 
certain  that  the  money  is  not  wasted,  and  you  want  some  organisation  in  every 
union,  in  every  district,  to  take  off  the  rates  people  who  ought  not  to  go  to  work- 
houses,  and  whom  it  would  bo  kindness  to  prevent  from  going  to  workhouses,  or 
indeed  from  being  pauperised  otherwise,  and  who  would  not  come  within  hard  and 
fast  regulations.  I should  like  to  see  that  very  much.  Of  course,  in  London  you 
have  got  various  societies  which  help  in  that  way.” 

And  Mr.  Preston  Thomas’  evidence  in  regard  to  Exeter  shows  how,  in 
connection  with  a careful  administration  of  outdoor  relief,  Mr.  Goschen’s 
suggestion  of  the  circulation  of  printed  lists  of  applicants  was  of  service, 
while  the  material  for  carrying  out  our  proposals  for  the  formation  of 
a Voluntary  Committee  are  there  at  liand.  He  says  — 

“ I found  the  administration  was  very  unsatisfactory  in  many  respects  ; in  the 
first  place  its  workhouse  was  bad,  its  accommodation  for  the  sick  was  adversely 

^ Preston  Thomas,  12318,  12427.  ^ Ibid.,  4438,4439. 
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criticised  by  Sir  William  Chance  in  an  address  which  he  published — I think  the 
epithet  he  used  was  ‘ abominable,’  and  altogether  it  was  as  bad  as  it  could  be. 
Forty-two  per  1,000  for  a town  of  that  sort,  abounding  in  charities,  everybody 
only  wanting  to  find  somebody  to  bestow  charity  upon,  and  Poor  Law  relief  given 
broadcast  ! They  had  not  grasped,  until  it  was  represented  to  them,  how  much 
pauperised  they  were  in  comparison  with  other  places,  and  when  they  came  to  know 
that,  and  came  to  know  that  fixed  rules  were  desirable  and  that  giving  relief 
indiscriminately  was  not  good  for  anybody,  they  reformed  their  ways — one  or  two 
very  influential  guardians  took  up  the  matter  thoroughly,  and  instead  of  having 
1,127  outdoor  paupers  they  have  at  the  present  time  under  500.  I think  the  last 
return  sent  to  me  was  450  something.  . . . That  saved  them  £2,700  a year,  so  I was 
then  able  to  go  to  them  and  say  : Well,  now  you  have  been  saved  this,  do  not  you 
think  you  can  provide  properly  for  your  sick  inside  the  workhouse  and  build  a decent 
infirmary  ? They  said  : That  is  a fair  way  of  putting  it,  we  will  ; what  do  you  want 
us  to  spend  ? They  have  now  built  a very  excellent  infirmary,  and  their  Poor  Law 
relief  is  going  down  still.  I took  the  trouble  to  go  round  onlj'^  a week  or  two  ago 
for  the  purpose — knowing  I should  have  the  honour  of  being  examined  before  this 
Commission — of  finding  out  whether  there  was  any  hardship  from  this  at  all.  I 
went  to  the  clergymen  of  the  different  parishes,  to  the  chief  constable,  to  the 
secretary  of  the  Charity  Organisation  Society  and  to  the  secretary  of  the  Church 
Army.  I had  talks  with  all  those  people,  and  the  universal  opinion  was  that  the 
result  had  been  wholly  beneficial.  One  of  the  clergymen,  who  has  a parish  of,  I 
think,  about  4,000  or  5,000  people — a man  who  knows  the  condition  of  every  man, 
woman,  and  child  in  his  parish — was  able  to  turn  to  a book  as  to  all  the  smaller 
houses,  in  which  he  kept  the  names  of  people  living  in  the  houses  ; he  could  tell 
you  about  Mary  Smith  and  William  Jones,  and  every  individual,  and  what  they 
were  doing.  He  was  a man  who  knew  all  about  it,  and  I went  over  the  old  lists  of 
paupers  with  him.  The  Exeter  guardians  do  a very  useful  thing  ; they  print  the 
names  of  their  paupers  in  their  half-yearly  book,  half-year  after  half-year.  Then 
they  circulate  these  books  a great  deal,  and  sometimes  people  come  and  say:  This 
man  or  this  woman  does  not  want  this  relief  ; he  or  she  has  a flourishing  son  who 
lives  at  so-and-so,  and  could  perfectly  well  afford  to  keep  her  or  him  ; and,  on  the 
other  hand,  someone  may  come  and  say:  This  woman  is  only  getting  3s.  a week  ; 
it  is  very  hard  on  her  ; she  ought  to  have  more.  It  is  a very  useful  thing  to  do 
that.  I went  through  some  of  the  names  with  the  present  clerk  of  the  guardians  ; 
he  was  once  a relieving  officer,  and  therefo^je  has  a very  largo  knowledge  of  the 
whole  thing  ; he  was  able  to  indicate  this  person  and  that  person,  and  say  of  her  : 
That  person  is  doing  very  well  ; she  sells  apples  in  the  market,  or  she  peddles — she 
is  making  herself  very  comfortable  indeed,  and  her  son  lives  with  her.  Then  some- 
one else  now  lives  with  a married  daughter,  someone  else  lives  with  a married  son, 
and  so  on.  Lots  of  these  people  who  had  had  relief  seven  years  before  were  living 
on,  and  had  got  merged  in  the  general  population,  and  were  earning  their  living,  or 
being  supported  by  people  whose  proper  duty  it  was  to  support  them,  without  any 
harm  to  anyone,  but  with  great  benefit  to  the  ratepayers.” 

Other  evidence  of  Your  Majesty’s  inspectors  confirms  the  utility  of 
co-operation.  Mr.  Hervey  suggests  that  ^ : — 

“ The  clergy  of  all  denominations  and  representatives  of  charities  in  the  neigh- 
bourhood should  be  invited  to  send  in  their  lists  to  some  central  charitable  organi- 
sation, and  to  make  themselves  acquainted  with  the  other  lists  deposited  there,  by 
which  means  an  accurate  dictionary  or  reference  book  might  be  framed  to  supply 
the  necessary  information  about  almost  every  person  who  had  once  received  relief, 
either  parochial  or  charitable.” 

And  the  utility  of  the  method  is  practically  confirmed  by  its  use  by 
boards  of  guardians  and  charity  organisation  societies  by  mutual 
arrangement.  Mr.  Lockwood  says^: — 

“Not  a few  boards  of  guardians  have  amongst  their  members  those  who  are 
members  also  of  the  Charity  Organisation  Society.  An  excellent  practice  prevails 
in  a certain  number  of  boards,  and  1 wish  the  number  were  greater,  of  referring 
applicants  for  relief,  through  the  guardians  representing  the  society,  to  the  Charity 
Organisation  Society,  where  such  a course  seems  desirable.  The  arrangement  works 
very  satisfactorily  where  adopted,  and  saves  a quite  appreciable  number  of  persons 

^Appendix  to  Vol.  L,  App.  xxxiii.  (A);  Davy,  2971.  '^Lockwood,  12919,  13163, 
13190,  13177,  13185,  13211. 
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from  becoming  chargeable  to  the  rates.  In  the  report.of  the  Whitechapel  guardians 
. for  the  year  ended  Lady  Day,  1905,  is  given  a return  of  cases  assisted  by  or  through 
the  agency  of  the  Charity  Organisation  Society,  whence  it  appears  that  113  persons 
, were  so  assisted  during  the  year  in  various  ways.”  ^ 

< The  procedure  is  almost  invariably  this  : — 

“ Some  member  of  the  committee  or  of  the  board  who  is  there,  and  who  happens 
to  be  a member' of  the  Charity  Organisation  Society,  takes  down  the  particulars, 
and  then  the  applicant  is  told  to  attend  at  the  office  of  the  Charity  Organisation 
Society  at  a certain  hour.  If  a member  of  the  Charity  Organisation  Society  does 
not  happen  to  be  present,  then  the  applicant  will  be  given  a note  to  say  that  the 
guardians  think  it  will  be  better  for  the  Charity  Organisation  Society,  in  the  first 
instance,  to  deal  with  the  particular  case. 

“ At  St.  Pancras,  at  almost  all  the  relief  committee  meetings  a member  of  the 
Charity  Organisation  Society,  who  is  not  a guardian,  attends  and  notes  particular 
cases,  and  to  a certain  extent  enters  into  the  deliberations  with  regard  to  the  case, 

* but  has  no  official  status. 

“ The  agents  of  the  Charity  Organisation  Society  at  St.  Pancras  always  come 
round  to  know  what  we  know  about  their  cases,  and  they  are  always  willing  to 
show  us  their  case-papers  with  regard  to  any  case  that  we  may  have,  or  to  render 
‘ assistance  to  the  relieving  officer  with  any  information  that  they  may  have  on  any 
particular  case.” 

Mr.  Morris,  the  Vice-chairman  of  the  St.  Marylebone  Board  of 
Guardians  and  Hon.  Secretary  of  the  Charity  Organisation  Committee, 
said  : — 

“ The  procedure,  ever  since  I remember,  has  been  that  at  the  relief  committee  a 
member  of  the  Charity  Organisation  Society  has  always  been  sitting.  I have  been 
sitting  there  since  I have  been  elected,  and  prior  to  my  being  elected  there  was  one 
^ of  the  justices  of  the  peace  who  always  used  to  sit  there.  When  cases  come  up  for 

^ consideration,  if  any  member  of  the  committee  considers  the'y  are  suitable  for  the 

* Charity  Organisation  Society’s  work,  it  is  suggested  they  should  be  referred  ; but  I 

’ should  think  that  quite  half  the  cases  that  are  referred  to  us  come  from  the 

relieving  officers,  who  say,  before  bringing  this  up  to  the  committee,  ‘ Is  not  this  a 
‘ case  rather  that  you  feel  would  be  suitable  to  you  ? ’ ” 

. And  on  the  financial  side  Mr.  Morris  said  : — 

“ I do  not  think  in  Marylebone  we  ever  have  been  in  the  position  [of  being 
unable  to  meet  the  needs  of  a case  that  had  been  investigated,  owing  to  lack  of 
funds].  I think  possibly  in  the  year  1897  we  might  have  been  pushed  into  that 
position,  but  we  had  at  that  time,  as  representing  us  on  the  board  of  guardians,  a 
gentleman  who  gave  very  freely,  and, he  used  to  bring,  the  cases  from  the  guardians 
to  the  Charity  Organisation  Society,  and  he  himself  very  largely  financed  them. 
So  that,  although  at  that  time,  when  we  were  trying  really  to  almost  do  away  with 
out-relief  in  Marylebone,  we  had  a great  pressure  at  the  Charity  Organisation 
Society’s  office,  .We  weathered  it.  Since  then  we  have,  I think,  never  had  areally 
good  case  for  assistance  which  we  felt  should  be  dealt  with  by  charity,  and  yet 
been  obliged  to  refuse  it.” 

Speaking  of  London,  Mr.  Toynbee,^  an  Organising  Secretary  of  the 
Charity  Organisation  Society,  confirmed  these  statements.  Asked 
whether  the  Poor  Law  authorities  throughout  London  generally  co- 
operated with  the  Society,  he  said  - 

“ The  practice  differs  very  much  in  different  districts.  In  some  parts  of  London 
there  is  the  closest  possible  accord.  There  is,  for  instance,  in  Whitechapel.  In 
others,  at  the  present  time,  there  is  not  very  close  co-operation.  But  in  most  cases 
I think  I am  right  in  saying  that  there  is  a reference  to  the  Society  on  the  part  of 
relieving  officers,  and  very  often  on  the  part  of  individual  members  of  boards,  of 
cases  which  they  think  can  be  better  dealt  with  by  the  Society  than  by  the  Poor 
Law — even  where  co-operation  with  a board,  as  a board,  is  not  known. 

“30G51.  May  you  say  that  it  is  the  regular  practice,  then,  of  a majority  of  the 
London  Boards  of  Guardians  to  refer  cases  to  your  Organisation? — Undoubtedly. 

^ Morris,  16278,  16805,  16820,  17051,  17061  ; Millward,  18766  ; Craig,  19696  ; Cleaver, 
35917.  2 Toynbee,  30717  ; Grisewood,  37204-7,  37228  ; Crowder,  17387  (6),  (11),  (13), 

17651  ; Toynbee,  30629,  30643,  20649,  20652,  20646,  20782. 
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“30652.  Would  you  say  that  in  a majority  of  cases  thus  referred,  which  other- 
wise would  come  upon  the  Poor  Law,  you  have  been  able  to  do  something  to  pre- 
vent them  coming  upon  the  Poor  Law  ? — It  is  difficult  to  say  whether  the  majority 
have  been  helped  by  the  Society  to  that  extent— a very  large  number,  at  any  rate, 
have.  ♦ 

' Asked,  “In  the  great  majority  of  cases,  have  you  been  able  to  help  the  people, 
and  to  put  them  on  a better  footing  than  before,  so  that  they  may  render  them- 
iselves  independent  for  the  future? — I should  say  in  the  majority  of  cases  that  is  so; 
but,  undoubtedly,  there  are  a certain  number  of  recurrent  cases — cases  that  come 
back  to  us  after  a time  which  we  thought  we  had  permanently  helped.  On  the 
other  hand,  there  are,  as  I say,  a great  number  who  do  not  come  back,  >vho  have 
been  reinstated  once  and  for  all,  and  whom  we  never  hear  of  again. 

“30644.  Then  may  you  say  that  you  think  your  curative  work  has  been  consider- 
able and  effective? — Undoubtedly.  I should  say,  roughly,  that  about  half  the 

applications  made  to  the  Society  are  not  helped,  for  one  cause  or  another.  Some 
are  withdrawn  forthwith  when  the  question  of  investigation  is  broached  ; others 
are  already  in  the  hands  of  the  Poor  Law  guardians,  and  as  it  is  the  practice  of  the 
Society  not  to  supplement  Poor  Law  relief,  they  would  at  once  be  ruled  out  ; and 
then,  of  course,  a large  number  are  rejected  on  the  score  of  character  after  the 
; investigation  has  been  made. 

“ Outdoor  relief  cases  could  be  dealt  with  to  a very  large  extent  . , , by  the 
existing  agencies,  if  there  was  the  proper  close  co-operation.”  ^ 

Mr.  T.  Hancock  Nunn,  a member  of  our  Commission,  has  cited  another 
class  of  cases  in  which  there  has  been  useful  co-operation  with  the  Poor 
Law  authorities : — > “ ' 

“ After  considerable  controversy  it  was  agreed,  between,  the  Guardians  and  our 
; Executive,  that,  in  accordance  with  the  principles  of  Mr.  Goschen’s  circular,  these 
young  women  should,  in  every  first  case,  at  the  outset,  be  offered  the  alternative  of 
being  dealt  with  by  a woman  worker — one  of  the  members  of  our  Rescue  and 
Maternity  Committee.  By  these  the  young  women,  who  almost  invariably  accept 
the  alternative  thus  offered,  are  sent  first  to  a Maternity  Home,  and  then  to  a 
Maternity  Hospital,  often  the  same  institution.  For  the  first  three,  six,  or  some- 
times twelve  months  of  the  baby’s  life,  the  mother  is  enabled  to  earn  her  livelihood 
in  the  Maternity  Home  without  separation  from  the  life  of  her  child.  A glance  at 
Appendix  VIII.  will  indicate  what  measure  of  success  has  attended  this  difficult 
• ' work.  Of  the  influence  on  character — the  most  important  thing — a schedule  can 
i only  speak  most  vaguely.  But  it  speaks  definitely  on  two  tendencies  ; firstly,  the 
prevention  of  application  to  the  relieving  officer;  and,  secondly,  the  steady  increase 
in  the  number  of  cases  in  which  the  man  has  been  successfully  prosecuted,.” 

201.  The  Charity  Organisation  Societies  and  systematic  co-opera- 
tion with  the  Poor  Law.~lt  is  hardly  too  much  to  say  that,  as  these 
quotations  suggest,  all  systematic  co-operation  between  charity  and  the 
Poor  Law  authorities  for  the  exchange  of  information,  the  prevention 
of' overlapping,  and  for  mutual  help  has  on  the  charitable  side  been 
promoted  and  carried  out  almost  solely  by  charity  organisation  and 
other  similar  societies.  Of  the  method  generally.  Sir  William  Chance, 
who  has  studied  the  problem  of  relief  from  the  historical  side,  and  also 
practically  as  a guardian,  and  as  the  member  of  a Charity  Organisation 
Committee,  gave  evidence.  He  said^  — ■ 

“ How  different  is  the  administration  of  public  relief  by  the  vast  majority  of 
boards  of  guardians,  and  of  private  relief  by  a properly  organised  Charity  Organi- 
sation Committee.  Before  such  a committee  all  the  facts  of  a case  have  to  be 
ascertained  before  a decision  can  be  come  to,  and  when  these  facts  have  been 
ascertained  the  question  of  how  it  can  best  be  helped  may  occupy  a considerable 
tiitie,  and  even  then  it  may  have  to  be  adjourned  for  further  information  before 
the  final  decision.  And  the  discussion  is  carried  on  by  ‘ experts,’  by  men  and  women 
' who  really  know  the  poor  and  live  among  them.  Surely  equal  if  not  greater  care 
should  be  taken  by  those  who  have  the  public  purse  to  draw  upon.” 

^ Toynbee,  30716.  ^ See  infra,  Mr.T.  Hancock  Nunn’s  Note,  Part  III.,  § xii.  ® Chance, 

27061  (48),  27106-8..  . 
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And,  speaking  of  the  possible  withdrawal  of  outdoor  relief  consis- 
tently with  the  encroachments  of  voluntary  effort,  he  said  : — 

“ I think  certainly  something  would  have  to  be  put  in  the  place  [of  outdoor 
relief].  I am  not  going  to  answer  for  London  whether  that  can  be  done  or  not  ; 
but  I think  for  the  country  that  a far  better  thing  could  bfe  put  in  the  place  of 
outdoor  relief — not  by  the  Local  Government  Board  nor  by  the  State.  ...  I 
believe  that  voluntary  effort  could  perfectly  well  manage  to  relieve  all  the  so-called 
deserving  cases  which  otherwise  would  be  relieved  by  outdoor  relief. 

“ There  would  be  a difficulty  [in  great  districts  growing  up  near  London  where 
the  mass  of  the  people  are  poor],  but  at  the  present  moment  it  is  almost  impossible 
in  some  of  these  districts  for  voluntary  effort  to  do  very  much,  because  the  Poor 
Law  gets  in  its  way.  Even  in  some  of  these  districts  that  you  talk  of  I am  not  at 
all  certain  that  people  would  not  come  forward  to  help,  because  after  all  it  is  not 
always  the  rich  people  whom  you  want  ; we  want  everybody  to  help.  You  will 
very  often  find  in  some  of  the  poorest  parishes  less  pauperism  than  in  a very  rich 
parish.  If  you  go  abroad  to  the  Tyrol  you  will  not  find  a pauper  there.  The  Tyrol 
is  extremely  poor,  but  everybody  looks  after  themselves  and  they  help  each  other. 
The  abolition  must  be  done  extremely  gradually,  but  I am  not  at  all  certain  that  it 
could  not  be  done.  You  cannot  say  to  morrow  outdoor  relief  shall  be  abolished. 
That  was  not  done  even  in  Bradfield  ; it  was  done  quite  quietly  by  not  allowing  any 
more  outdoor  cases  to  go  on  the  lists.  I quite  recognise  the  difficulty  you  mention, 
but  still  I cannot  help  thinking  that  charity  will  meet  it  with  benefit  both  to  the 
poor  and  to  the  rich — the  well-to-do  rather.” 

202.  In  several  of  the  larger  towns,  as  for  instance,  London,  Edin- 
burgh, Glasgow,  Liverpool  and  Bristol,  Charity  Organisation  Societies 
have  adopted  the  decentralised  form  of  organisation,  and  have  usually 
a representative  central  administration  with  district  committees.  In 
London  there  are  forty  district  committees,  one  or  more  in  each  union. 
To  these  committees  the  applications  are  made  and  are  taken  down  on 
“case-papers”  similar  to  those  used  in  the  administration  of  poor  relief 
in  Germany.  The  district  committees  have  the  services  of  a paid  or 
hon.  secretary  and  an  inquiry  officer,  and  the  committees  are  composed 
of  voluntary  helpers  and  persons  connected  with  parochial  and  local 
work,  who,  some  of  them,  conduct  the  work  of  inquiry  and  the  business 
of  the  committee,  some  of  them  help  by  friendly  visiting,  for  which 
purpose  many  persons  associated  with  other  agencies  give  their  aid.  A 
large  number  of  voluntary  workers  are  in  active  co-operation  with  the 
society.  Four  hundred  are  working  in  connection  with  the  district 
offices.^  In  view  of  the  conditions  of  London  life,  it  has  hitherto  been 
thought  best  in  the  treatment  of  cases  not  to  create  a general  visiting 
system,  but,  as  far  as  possible,  to  make  use  of  the  services  of  persons 
already  at  work  in  the  district,  and  to  ask  their  aid  in  the  several  ways 
that  may  seem  suitable  in  the  particular  case.^  With  the  object 
of  yet  further  decentralisation,  the  formation  of  parochial  relief  com- 
mittees have  been  promoted  and  ward  committees  proposed.®  Co-oper- 
ating with  the  Charity  Organisation  Society,  the  guardians  have  been 
aided  both  to  improve  administration  and  to  reduce  pauperism.  In 
their  work  the  society  has  aimed  at  restoration  to  independence,  “ lifting 
them  out  of  the  circumstances  that  necessitate  recourse  to  Poor  Law 
relief.”  ^ The  three  main  conditions  that  govern  the  action  of  a district 
committee  of  the  society  may  thus  be  stated  : — 

“ That  there  should  be  (1)  a thorough  knowledge  of  the  character,  circumstances 
and  cause  of  distress  of  the  applicant  ; (2)  a definite  scheme  of  really  adequate  help 
directed  to  the  restoration  of  the  applicant  to  a position  of  independence,  and  (3) 
co-operation  in  carrying  out  the  scheme  on  the  part  of  (a)  relations  ; (b)  employers 
and  others  upon  whom  the  applicant  may  have  some  claim,  and  (c)  charitable 
agencies.” 

* Charities  Appendix.  “ Toynbee,  30322  (2)  ; and  Dalton  313G3.  ^ Toynbee,  30622 
(GO)  ; (6-10),  30715.  •*  30766,  30331,  30639. 
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Results  of  the  method  of  co-operation  with  guardians  and 
agencies. — And  the  results  of  the  method  are  its  best  illustration  and 
its  justification.  The  following  is  one  of  many  cases  that  have  come 
before  us  in  evidence^ : — 

“ A.M.  was  referred  to  the  Charity  Organisation  Society  by  the  Church  ^i^itor. 
He  was  ill  with  pneumonia.  His  club  contributions  were  in  arrears,  so  no  sick  pay 
was  available.  Five  quite  young  children  made  it  impossible  for  his  wife  to  earn. 
Although  for  several  years  the  man’s  wages  had  been  small  and  irregular  owing  to 
bad  health,  it  was  evident  that  they  had  done  their  best  to  keep  the  home  comfort- 
able and  take  good  care  of  the  children.  The  Charity  Organisation  Society  raised 
money  to  pay  up  the  man’s  club  arrears,  gave  an  allowance  of  from  15s.  to  20s.  a 
week  until  he  was  entitled  to  sick  pay,  and  sent  him  twice  to  a convalescent  home 
by  the  sea.  (He  had  a relapse  after  his  first  visit,  because  he  tried  to  begin  work 
too  soon.)  By  the  kindness  of  one  of  the  Society’s  visitors  two  of  the  children 
were  sent  for  three  months  into  the  country  to  enable  Mrs.  B.  to  give  more  time  to 
nursing  her  husband,  and  to  lessen  the  household  expenses.  After  many  months  of 
careful  treatment,  in  which  the  district  nurses  took  a large  share,  the  man  recovered, 
but  was  not  strong  enough  to  resume  his  former  work.  An  introduction  was 
obtained  for  him  to  the  manager  of  one  of  the  tram  lines.  He  obtained  work 
exactly  suited  to  him  and  was  quite  able  to  support  his  family.”  ^ 

203.  In  co-operation  with  the  guardians  the  following  are  cases  taken 
at  random.  Mr.  Morris  says®: — 

“ I will  take  one  which  is  a case  we  are  dealing  with  at  the  present  moment, 
which  I -think  is  a typical  one,  in  which  I think  charity  can  help.  It  is  a case  of  a 
very  badly  crippled  girl,  who  was  placed  by  the  guardians  in  a special  home  for 
cripples.  I went  to  see  the  girl  there,  and  I brought  the  case  under  the  notice  of 
the  Charity  Organisation  Society,  and  consequently  one  of  our  ladies  found  a suit- 
able dressmaker,  and  the  girl  was  taken  out  of  the  home.  A brother,  who  was  not 
legally  liable,  was  written  to,  and  he  helped  to  pay  the  cost.  The  guardians,  instead 
of  paying  to  the  home,  will  be  paying  for  about  two  years  a small  amount,  and  at 
the  end  of  those  two  years  that  girl  will  be  self-supporting.  There  was  a piece  of 
work  which  was  very  largely  not  relief  work,  it  was  the  arrangement  and  the  man- 
agement of  the  thing,  which  I think  will  save  the  rates  a very  considerable  sum. 
That  was  one  of  the  cases. 

“ Then  the  second  I have  brought  is  a case  that  is  now  being  worked  out.  It  is 
really  only  just  commenced  ; it  only  came  in  about  a month  ago.  It  is  a case  in 
which  a man  had  insured  against  fever  in  an  insurance  society,  and  had  dropped  it 
some  three  months  before,  thinking  he  would  never  have  fever.  Then  he  took 
scarlet  fever,  and  the  relieving  officer  found  it  was  rather  a hard  case.  The  wife 
went  to  ask  if  the  guardians  could  pay  the  rent.  We  found  that  the  relations  were 
willing  to  help  with  the  food,  and  so  on,  and  it  seemed  to  us  rather  a pity  that  the 
wife,  under  those  circumstances,  should  get  on  the  rates.  That  is  a case  we  are 
dealing  with  at  the  present  time.  That  is  a temporary  case  for  rent. 

“ 16713.  The  guardians  did  that  ? — No,  the  Charity  Organisation  Society.  These 
are  cases  we  have  taken  off  the  hands  of  the  guardians.  The  next  case  was  a case 
where  one  of  the  out-of-work  men  applied  to  the  relieving  officer.  This  was  one 
of  the  cases  that  was  referred  to  us.  That  man  has  just  been  accepted  for  emigra- 
tion by  the  Central  Unemployed  Body.  That  was  the  case  of  a man  and  his  wife 
and  five  children,  and  it  is  a case  where  I think  probably  they  would  have  had  to  go 
into  the  workhouse,  but  in  that  case  he  was  sent  to  us  before  the  order  for  admission 
• ' was  given.  We  went  into  the  case,  and  found  it  was  not  without  spot  or  blemish, 
but  it  was  a case  where  we  thought  he  might  be  emigrated,  and  the  Central  Unem- 
ployed Body  took  the  same  view,  and  the  family  is  being  emigrated  to  Canada  this 
next  month. 

“ The  fourth  was  a case  which  was  sent  to  us  in  the  middle  of  last  month,  a man 
who  had  gone  into  the  workhouse  : he  was  blind,  and  they  asked  me  if  I could  look 
into  it  and  give  some  advice  with  regard  to  it.  I found  he  had  been  educated  at 
the  Blind  Institution  at  Hampstead,  had  behaved  very  badly  indeed  ; had  stolen  and 
behaved  disgracefully  in  many  ways.  That  was  a case  where  I thought  it  best  to 
leave  the  man  for  a time  in  the  workhouse.  I thought  it  better  to  put  him  to 
grinding  corn  for  a time,  and  when  he  had  learned  what  steady  work  was  one  might 

^ Toynbee,  30622  (15).  Report  on  the  effect  of  outdoor  relief  on  wages  in  London, 
pp.  18,  31,  33,  36,  38,  40.  - Report  on  the  effect  of  outdoor  relief  on  \Vage8  in  certain 

unions  in  England,  148.  ^ Morris,  16712-5. 
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see  what  could  be  done  with  him,  so  as  to  put  him  back  to  his  trade,  which  is 
Braille  printing. 

^‘16714.  Has  he  learnt  the  lesson? — That  lesson  is  in  process  of  being  learned. 
These  are  all  quite  recent  cases.  I took  the  last  five  cases.  As  it  happens,  instead 
of  all  being  old-age  cases,  they  are  various  cases,  they  are  not  all  of  one  type.  The 
last  case  is  a pension  ease  ; an-  old  woman  of  eighty. one,  who  had  been  very  largely 
helped  by  her  adopted  daughter.  The  relieving  officer,  when  she  applied  to  him, 
felt  it  would  be  rather  a mistake  to  bring  an  old  lady  like  that  up  to  get  her  relief 
from  the  rates.  He  thought  her  adopted  daughter  had  behaved  so  splendidly  to 
her  that  it  would  be  better  to  arrange  the  relief  through  charitable  people.  We 
found  that  someone  who  knew  her  was  willing  to  help,  and  we  have  raised  the 
balance.  Those  are  five  cases  that  have  come  to  us  recently  from  the  guardians, 
and  show  the  sort  of  co-operation  that  goes  on.  It  is  very  largely  a co-opefation 
of  the  relieving  officers  ; all  the  relieving  officers  come  to  our  offices  and  know  us, 
and  if  they  think  there  is  a case  which  seems  a suitable  case  for  us,  they  pass  it  on.” 

204.  An  example  of  the  method  of  co-operation  applied  to  the  relief 
of  school  children,  with  the  results  attained  by  it  was  submitted  to  us 
by  Mr.  Toynbee.^ 

“ The  cases  showed  how  varied  were  the  needs  of  the  different  families  and  what 
different  methods  were  required  if  they  were  to  be  effectively  assisted.’’ 

205.  Of  cases  that  fail  the  following,  taken  from  the  report  of  investi- 
gators of  the  question  of  the  effect  of  outdoor  relief  on  wages,  may  be 
cited  as  typical : — 

“ A.  C. — Widow,  forty-two.  Left  with  five  children  in  1902.  Two  were  taken 
by  the  guardians.  The  woman  was  taught  good  cooking  and  a situation  was  found 
for  her  as  daily  servant.  Shes  did  not  like  the  regularity  of  her  life,  grew  very 
slack  and  was  dismissed.  She  was  not  willing  to  make  another  effort,  and  now  gets 
casual  work  and  receives  occasional  help  from  the  guardians. 

“ G.  R. — Came  for  help,  as  her  husband  had  consumption,  and  it  was  necessary  for 
her  to  become  the  wage  earner.  It  seemed  promising,  and  she  was  taught  fine 
ironing  with  a firm  of  shirt  manufacturers,  where  she  could  have  earned  up  to  25s. 
a week  when  she  was  skilled.  Her  home  was  kept  for  her  for  three  months  while 
she  was  learning.  At  the  end  of  the  time  she  informed  the  foreman  that  she  did 
not  like  it,  did  not  mean  to  work  every  day,  and  preferred  to  do  casual  charing  and 
get  ‘ what  help  she  could.’  She  has  since  drifted  to  the  Poor  Law.” 

206.  In  these  two  instances  what  appeared  to  be  hopeful  plans  for  the 
help  of  those  assisted  failed  owing  to  the  temperament  and  character  of 
the  applicants.  The  extent  to  which  this  affects  the  administration  of 
relief,  and  especially  of  any  curative  treatment,  is  hardly  understood. 
It  i^  possible  that  personal  influence  might,  in  these  cases,  effect  the 
change  of  mind  which  would  make  the  assistance  of  service  ultimately ; 
but  too  much  should  not  be  expected  from  that  method.  Or  even  a 
decentralised  scheme  of  public  relief,  such,  for  instance,  as  that  at  Ham- 
burg, as  our  colleagues  report,  there  is  very  little  power  of  inducing  a 
recovery  of  the  better  position  in  life  which  the  applicant  once  held. 
The  method  of  voluntary  friendly  visiting  as  practised  at  Boston  and 
elsewhere  might  achieve  more."  But  all  that  can  be  done  is  to  put  in 
operation  the  best  personal  forces  that  are  available  ; and  by  a completer 
organisation  of  these,  as  we  suggest,  and  by  the  training  of  both  paid 
officers  and  men,  better  and  more  preventive  results  may  be  accom- 
plished. 

207.  In  addition  to  the  evidence  which  we  have  quoted,  we  have  the 
evidence  of  the  Jewish  Board  of  Guardians.  They  may  be  said  to  make 
a minimum  use  of  the  Poor  Baw,  and  conduct  their  work,  it  would  seem, 
very  successfully  on  the  lines  of  inquiry  and  assistance  with  the  visita- 
tion by  districts.^ 

' ' ToyBbee,  30622  (41-44).  2 ,gtephany,  30349,  .30499,  30513,  30520,  30314,  30525; 
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208.  It  may  be  urged  that  it  makes  little  difference  whether  the  appli- 
cant receives  relief  from  the  Poor  Law  or  from  some  well-administered 
voluntary  organisation.  Here  the  question  of  the  efficiency  of  th'e 
voluntary  organisation  is  the  critical  question.  What  the  standard 
should  be  we  have  stated  above  (p.  2).^  Of  the  general  utility  of  pre- 
ventive help,  there  seems  to  be  but  one  opinion.  We  desire'  both  to’ 
increase  its  utility  and  to  extend  it. 

XXIX. — Further  Developments  of  Decentralisation,  and 
Proposals  for  Co-operation. 

209.  In  the  last  year  or  two  there  has  sprung  up  another  movement 
consistent  with  the  lines  of  charity  organisation,  but  differing  from  it  in 
the  stress  laid  upon  the  personal  care  of  individual  cases  on  “ Elberfeld” 
lines.  Mr.  Grisewood,  the  secretary  of  the  Liverpool  Central  Relief  and 
Charity  Organisation  Society,  gave  us  evidence  in  regard'  to  it.  In 
Liverpool  there  are  now  eighteen  district  committees  with  250  voluntary 
friendly  visitors,  a number  which  it  is  hoped  to  raise  to  at  least  500,  in 
accordance  with  apian  of  undertaking  certain  duties  under  the  guardians 
on  well-defined  limits.^  The  voluntary  visitors  might,  Mr.  Grisewood  sug- 
gests, “ be  placed  in  contact  with  the  Poor  Law  organisation^”  and  be 
semi-official  visitors  “ in  actual  connection  with  the  Poor  Law.”  And 
on  the  guardians’  part : — 

“ Every  case  should  be  dealt  with  as  a problem  in  itself,  precisely  the  same  as  we 
deal  with  our  cases  in  charity  organisation  work.  We  say,  What  can  be  done  for 
this  family?  In  what  way  can  they  be  restored  to  self-support?  What  natiiral 
means  of  help  are  there  ? And  we  resort  to  those  means  of  help,  and  we  use  those 
means  of  setting  them  on  their  feet  again.  ..  . .” 

“I  fear  there  would  still  be  a number  who  could  not  be  treated  in  what  we  might-, 
call  an  effective  way  ; but,  at  all  events,  when  they  came  into  a position  to  be  treated 
effectively,  it  ought  to  be  done.” 

210.  Thus,  at  Liverpool  we  have  the  Central  Relief  Society  develop- 
ing on  “ Elberfeld  ” line.s  with  the  definite  object  of  its  visitors  becoming, 
the  semi-official  visitors  of  the  baard  of  guardians,  and  the  guardians 
adopting  what  may  be  called  a “ charity  organisation  ” policy.^  At, 
Bradford,  Bolton,  and  elsewhere,  guilds  of  help,,  have  been  recently 
established  on  lines  parallel  to  the  Poor  Law,' with,  it  would  seem,  A 
similar  aim  in  view,  at  least,  to  the.  extent  of.  their  visitors  becoming  the 
visitors  of  a remodelled  scheme  of  public  assistance.  On  the  pther 
hand,  there  is  some  criticism.  Mr.  Cleaver,  for  inst^-nce,  the  experienced, 
clerk  of  the  West  Derby  Union,  whilst  strongly  in  favour  of  co-opera,-, 
tion  with  charitable  societies  and  ready  to  adopt  the  suggestion  that, 
the  visitors  of  the  Central  Relief  and  Charity  Organisation  SocLetyj; 
should  visit  all  the  widows  in  the  union,  was  of  opinion  that  R . was. 
better  to  adhere  to  the  present,  division  of  labour  between  the  Poor  Law 
and  voluntary  agencies.^  It  was,  he  thought,  impracticable  to  grant  relief 
through  voluntary  agencies.  “ He  did  not  think  we  should  get  the  volun- 
tary assistants  here  that  they  can  there.”  But  on*  this  question  we  will 
not  enter.  We  think  that  those  who  may  undertake  the  work  of  visit- 
ing should  assist  the  recognised  voluntary  aid  committee,  the  establish- 
ment of  which  we  propose,  and  should  thus  Take  a position  parallel  to 
that  of  the  officers  of  the  bo'ards  of  guardians  on  the  public  assistance 

1 Dalton,  31567,  31571,  31330,  (10).  2 Q^isewood,  37105,  Secs.  24,  ^^63737121, 

^^7127,  37328,  37317,' 37320.  ^ Cooper,  36692  (19);  Milledge,  Vol.  IX.,  App.  Ixxvi.  ; 

Paton,  Yol.  IX.,  App.  Ixxix.  '‘  Cleaver,  36155,  35887  (33),  35917,  35917,  36159,  36150. 
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committee,  co-oportatin;^  with  them  and  visiting  for  them  as  the  cases 
may  require  ; and  we  have  made  our  recommendations  accordingly. 
This  represents  the  length  to  which  the  “ semi-official  ” assistance  should 
go.  We  believe  that  it  would  preserve  its  spontaneity  and  effective- 
ness to  the  best  purpose  if  it  were  associated  with  the  public  adminis- 
tration of  relief  and  worked  in  recognised  alliance  with  it,  but  was  not 
part  and  parcel  of  it. 

211.  At  Hampstead,^  under  the  guidance  of  Mr.  T.  Hancock  Nunn,  a 
member  of  our  Commission,  an  interesting  experiment  in  what  is  styled 
communal  co-operation  is  being  carried  on.  First  he  and  those  co-operat- 
ing with  him  aimed  at  securing  three  conditions  : — 

(1)  That  the  actual  hand  felt  % those  in  distress  be  the  hand  of  a friend,  and 
not  of  an  official  organisition. 

(2)  That  the  helper  should  yet  be  backed  by  a powerful  instrument  for  handling 
the  network  of  agencies  that  exist  for  social  betterment. 

(3)  That  the  relationship  between  helper  and  helped  should  continue  long  enough 
to  develop  the  knowledge  essential  to  friendly  help. 

And  to  secure  also  the  individuality  and  spontaneity  of  the  several 
societies  that  co-operated  and  wishing  to  avoid  centralisation  they 
aimed  also  : — 

(1)  Complete  intercommunication  between  the  associated  agencies, 
it  contented  itself  with  merely  offering — 

(2)  Opportunities  for  any  closer  co-operation  that  might  be  desired,  either  per- 
manently or  as  a temporary  expedient, 

and  maintained— 

(3)  The  complete  freedom  of  action  of  each  agency. 

They  next  surveyed  the  borough,  and  made  a registration  of  all 
agencies,  municipal,  endowed,  voluntary  or  mutual,  and  subsequently  a 
registration  of  all  assistance.  Next  inter-parochial  conferences  were 
established  to  consider  how  co-operation  might  be  effected  in  the  cases 
in  which  overlapping  occurred,  and  as  “common  meeting  places  to  pro- 
mote special  organisation,  local  schemes  for  the  improvement  of  the 
condition  of  the  poor,  or  any  meetings  of  common  interest.’^  This  led  to 
the  formation  of  inter-parochial  committees  of  assistance.  The  object 
of  these  committees  was  to  improve  the  relation  of  the  district  visitor 
to  the  poor,  by  enabling  her  to  substitute  friendly  visiting  for  the  dis- 
pensing of  alms;  to  bring  into  operation  a committee  of  men  of  business 
and  working  men,  who  would  be  better  equipped  for  the  actual  work  of 
making  wise  decisions  than  the  district  visitor  ; to  facilitate  co-operation 
with  municipal  and  other  bodies.  For  purposes  of  social  education  a 
board  of  social  study  was  established.  And  the  scheme  was  also  organised 
so  that  there  should  be  co-operation  with  the  friendly  societies  and  with 
the  Public  Libraries  Committee,  the  Public  Health  Committee,  and  the 
Distress  Committee  of  the  Borough  Council,  with  the  elementary  schools 
and  the  Poor  Law  guardians. 

“We  saw  that  Poor  Law  Relief  and  voluntary  aid  were  two  forces  whose  inter- 
action was  inevitable,  and  that  unless  the  closest  co-ordination  could  be  effected  be- 
tween them  they  must  thwart  one  another  at  every  turn.  The  temptation  to  a board  of 
guardians  to  play  the  part  of  charity  is  as  irresistible  as  it  is  dangerous,  and  is  illus- 
trated up  and  down  the  country  in  union  after  union  ; and  the  only  solution  of  this 
difficulty  seemed  to  be,  so  to  man  the  board  with  voluntary  workers  and  voluntary 
associations  with  guardians,  as  to  ensure  an  enlightened  policy  on  the  part  of  both. 
At  any  rate,  the  Hampstead  Board,  after  having  been  dominated  by  a chairman  to 
whom  the  poor  rate  was  a constant  temptation  to  lavish  out-relief,  became  a board 
of  social  workers,  who  realised  that  the  legal  limitations  of  a destitution  authority 
practically  precluded  any  serious  form  of  charitable  enterprise.” 

^ See  infra,  Mr.  T.  Hancock  Nunn’s  Note,  Part  I.,  Introduction. 
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Finally,  as  a centre  for  discussion  a Council  of  Social  Welfare  was, 
established  representative  of  the  agencies  in  the  district  and  of  the 
inter-parochial  Committee.  This  Council  appointed  a Domiciliary 
Visiting  Committee  of  which  the  results  are  stated  as  follows  : — 

(1)  Virtually  complete  inter-commuuication  between  all  assisting  agencies  had 
been  secured  by  our  system  of  registration,  whilst  the  permanent  allocation  of  cer- 
tain families  (composite  as  to  their  relations  with  several  churches)  to  certain 
churches  and  societies  and  to  the  guardians,  had  minimised  the  possibilities  of  over- 
lapping. 

(2)  The  release  of  the  district  visitor  in  several  parishes  from  almsgiving,  and, 
the  administration  of  assistance  by  weekly  or  fortnightly  committees  representative 
of  the  churches  had  purified  the  friendly  influence  of  the  visitor,  and  the  spiritual 
influence  of  every  Church, 

(3)  The  Social  Study  Circle,  by  rendering  continuous  social  study  easy,  attractive, 
and  practical,  had  paved  the  way  for  the  Continuous  Course,  now  running,  whict 
aims  at  providing  such  a general  equipment  as  to  eliminate  the  necessity,  in  all  but 
exceptional  cases,  of  employing  a fresh  visitor  to  meet  fresh  needs  unstudied  by  the 
visitor  already  at  work. 

212.  Of  the  general  movement  of  thouglit  towards  the  development 
or  establishment  of  some  central  administration,  representing,  for  co- 
operative purposes,  voluntary  effort  and  the  charities,  there  is  a mass  of 
evidence  from  London,  Liverpool,  Birmingham,  Newcastle-on-Tyne, 
Tynemouth,  Huddersfield,  Sheffield,  Leeds,  Leicester.^  But  we  think 
that  without  special  efforts  being  made  by  inspectors  and  others  in 
charge  of  the  direction  of  public  relief,  “ to  assist  in  systematising,  as 
far  as  possible,  relief  operations”  in  these  and  other  places,  little  may 
be  accomplished.  If  co-operation  with  voluntary  agencies,  personal  and 
institutional,  assumes  an  official  importance  equal  to  that  of  the  admini- 
stration of  Poor  Law  relief  by  separate  and  independent  boards,  great 
progress  in  it  may  be  made.  But  this  can  hardly  be  expected  on  the 
present  lines,  so  long  as  the  Poor  Law  has  no  active  relations  with  the 
general  charities,  and  is  managed  usually  as  an  independent  and  isolated 
organisation. 

XXX. — Voluntary  Societies. 

213.  Before  submitting  recommendations  on  this  point,  however,  we 
would  refer  shortly  to  the  large  group  of  voluntary  societies  in  the  great 
cities,  but  especially  in  London.  In  considering  these,  the  following 
statements  should  be  taken  into  account. 

(1)  Charitable  work  of  the  best  type  is  becoming  more  and  more  pre- 
ventive in  its  nature  : — • 

“ That  that  is  so  is  due  in  no  small  measure  to  the  increased  study  which  is  now 
devoted  to  social  questions.  It  is  now  becoming  common  for  would-be  social 
workers  to  equip  themselves  for  their  responsible  duties  by  attending  lectures  and 
classes  and  submitting  to  a course  of  practical  training  under  those  who  have  already 
had  experience.  These  workers  are  no  longer  satisfied  with  giving  relief  ; they 
begin  to  enquire  into  the  causes  which  make  relief  necessary  and  so  come  to  be 
attracted  to  such  work  as  health  visiting,  the  promotion  of  thrift,  the  industrial 
training  of  children  and  the  better  organisation  of  labour.” 

For  their  instruction  classes  have  been  arranged  at  the  School  of 
Sociology  and  Social  Economics  in  London,  coupled  with  practical  work 
at  the  district  committees  of  the  Charity  Organisation  Society,  and' 

^Toynbee,  30822  (59)  (60).  Grisewood,  37105  (31).  Bradley,  App.  cxv.,  Vol.  IV. 
Rogers,  45454.  Tillyard,  Vol.  IV.,  App.  clvii.  Manton,  43559.  Moll,  Vol.  V.,  App. 
xcvii.  Simey,  5165.  Parkin,  Vol.  V.,  51535,  51550.  Prater,  Vol.  V.,  52086  (12).  Chap^' 
man,  84791  (49).  Dyson,  Vol.  IV.,  App.  Ixiv.  (17,  etc.).  Verity,  42232.  Blockshaw, 
41349  (12).  Ford,  39776  (69),  39943.  Harper,  Vol.  IV.,  App.  cxxxiii.  ; Hincks,  Vol.  IV.^ 
App.  cxxxiv.  (28). 
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courses  of  instruction  for  relieving  officers  and  others.^  Similar  classes 
are  being  furnished  in  connection  with  the  Victoria  University  at 
Liverpool ; and  centres  for  the  examination  of  Poor  Law  officials  who 
wish  to  stand  for  the  relieving  officers’  examination  are  being  opened  in 
London,  Liverpool,  and  other  parts  of  England.  This  method,  it  appears 
to  us,  is  worthy  of  general  adoption.  If  greater  reliance  is  to  be  placed 
on  the  individual  official  or  voluntary  worker,  the  assistance,  both  of 
those  who,  like  many  ca.pable  officers,  have  been  educated  by  the  experi- 
ences of  life  and  of  those  who  have  studied  the  administration  of  relief 
as  a department  of  work  and  thought,  like  an  increasing  number  of 
officials  and  voluntary  workers,  will  be  required.  In  this  way,  to  a 
great  extent,  “ the  co-operation  of  persons  of  leisure  and  information  ” 
and  also  of  a well-instructed  paid  staff  will  be  promoted. 

The  Rev.  B.'  H.  Alford,  who,  as  clergyman  and  Poor  Law  guardian 
has  had  a long  experience  of  districts,  rich  and  poor,  urged  upon  us  the 
advantages  of  the  “ interaction  of  State  and  voluntary  agents  ” on  the 
intellectual  side  of  administration  : — 

“ I desire  it,”  he  said,  “ as  a volunteer,  in  order  that  philanthropists  may  be 
steadied  in  their  work  by  a fuller  sense  of  its  wide  significance  ; that  visitors  to  the 
poor  may  be  moved  to  a more  continuous  study  of  the  poor,  and  more  considered 
and  persistent  action,  as  feeling  their  responsibility  to  a board  which  entrusts  them 
with  civic  duties. 

“ I desire  it  as  a guardian  ; for  I recognise  with  Mr.  Birrell  that  there  is  ‘ a charni 
about  voluntary  work  which  could  never  be  obtained  in  connection  with  work  done 
at  the  expense  of  the  taxpayer  or  ratepayer.’  Also  I see  that  in  this  way  some- , 
thing  of  a novitiate  maybe  provided  to  train  the  judgment  and  supply  acquaintance 
with  details  of  work  among  the  poor.  So  candidates  for  the  board  might  prove 
more  suitable  for  election,  and  when  elected  more  ready  to  acknowledge  that  there 
is  no  issue  out  of  the  perplexities  of  pauperism  save  by  following  patiently  and 
through  many  long  passages  the  clue  of  experience.” 

Arising,  in  great  part,  out  of  this  new  demand  for  special  instruction, 
there  is  a new  and  widespread  endeavour  to  use  old  institutions  and 
agencies  in  a new  way.  They  are  being  pressed  out  of  their  isolation. 
Miss  Nussey,  the  almoner  at  the  Westminster  Hospital,  showed  us  to 
how  large  an  extent,  with  a view  to  the  better  care  of  out-patients,  new 
connections  were  being  opened  out  on  all  sides  with  general  and  parochial 
agencies- 

“ The  difficulty  of  getting  the  various  charitable  and  endowed  organisations  to 
combine  and  come  together  is  growing  considerebly  less.”  “It  is  difficult  . . . but 
it  is  far  easier  now  than  it  was  to  get  people  of  various  denominations  to  work 
together,  and  to  get  the  various  charities  to  co-operate.  For  instance,  you  will 
find  on  some  of  the  parochial  relief  committees  Nonconformists  sitting.  I am 
quite  certain  that  some  years  ago  it  would  have.  been,  quite  impossible  to  have 
brought  this  about.  . . .” 

As  to  co-operation  : — • 

“ I think  the  people  are  much  more  dissatisfied  with  the  state  of  affairs  than  they 
were.  They  find  the  overlapping  which  goes  on  is  so  prevalent  and  so  unsatisfac- 
tory, and'  that,  the  way  relief  is  given  leads  to  no  good  results  when  it  is  given  in 
such  very  small  amounts.  I think  there  is  a great  desire  on  the  part  of  people  to 
t see  that  the  work  is  done  more  thoroughly.” ^ 

(3)  The  cure  for  overlapping  is  co-operation.^  Overlapping  is  a soft, 
and  quiet  thing.  It  is  due-  in  part  to  heedlessness  and  to  want  of  experi- 
ence,, in  part  to  a feeling;  of  the  privacy^  of  charity.  It  can  neither  be 
found  out  ^nor  checked  as  a rule,  except  by  local  inquiry  (if,  even  then, 
the  facts  happen  to  come  to  light),  and  by  reference  to  those  who  are 

~AAlford,‘31G93  (13).  Hill,  Vol.Ax.,  App.  Ixiv.  Munsterberg,  100481, 100483.  Craig- 
19466  (29.).  » Toynbee,-  30621,  45.  Ibid.,  30705.  Nussey,  32917  (4),  (6),  (7),  (16),  (18): 
3 Thorburn,  35693  (66-72). 
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most  likely  to  be  givers  of  relief  in  the  area.  Hence  the  use  of  regis- 
tration. At  the  offices  of  centralised  charitable  societies  it  cannot  be 
ascertained.  They  can  prevent  the  grosser  abuses  of  overlapping  by 
reference  to  some  general  society  for  inquiry  and  mutual  aid,  but  they 
cannot  do  more.  By  personal  and  continuous  friendly  visiting  alone 
probably  will  be  learned  the  facts,  and  that  often  incidentally.  Hence, 
overlapping,  as  a rule,  cannot  be  stopped  by  large  measures  of  unifying, 
or,  as  it  may  be  vaguely  called,  co-ordinating  institutions,  but  by  the 
general  use  of  a common  method  of  inquiry  and  by  the  perfection  of 
local  friendly  care. 

214.  Thus,  as  we  have  said,  the  cure  of  overlapping  is  co-operation. 
And  this  co-operation  is  constantly  increasing  in  reference  to  individual 
cases.  If  an- institution  is  co-operating  with  others  in  regard  to  the 
people  who  want  its  help,  it  is  probably  fulfilling  its  function  properly 
and  for  the. common  cause.  It  is  wrong  to  take  the  mere  number  of  the 
charities  as  in  itself  evidence  of  want  of  co-operation  or  inefficiency. 
One  must  also  judge  them  by  what  is  much  less  easily  observable — by 
the  to  and  fro  of  co-operation  that  goes  on  between  them. 

215.  The  charities  of  London  and  provincial  toivns. — The  chari- 
ties of  provincial  towns  endowed  and  others  are  not  usually  very  large  : 
those  of  London  are  comparatively  large.  But  to  judge  of  them  fairly, 
it  is  necessary  to  consider  as  London  charities  only  those  charities  that 
find  their  field  of  work  wholly  or  for  the  most  part  in  the  Metropolis.  The 
population  of  larger  London  is  great,  blit  not  a few  charities  have  their 
headquarters  in  London,  which  to  a very  large  extent ^deal  with  cases 
outside  London,  and  are  national  rather  than  metropolitan.  On  the 
other  hand,  many  charities  outside  London  are  local,  but  yet  are  avail- 
able for  London  cases.  The  largest  and  most,, important  charities  are 
usually  in  modern  times  the  voluntary  charities.  A classified  return  of 
the  receipts  of  “ charities  in  or  available  for  the  Metropolis  ” is  printed 
in  the  Appendix.^  The  summary  of  these  charities  is  as  follows : — ^ 

Summary. 

The  income  of  the  agencies  dealing  with  material  needs  may  be  thus  summarised  : — 


£ £ 

Charitable  contributions  . . _ _ 3,664,022 

Payments  by  or  for  beneficiaries  - - - 955,847 

4,619,869 

Interest  on  invested  funds  - - - - ^ 1,537,712 

Legacies - 735,197 

Industrial  receipts  and  sundries  - - - , 367,080 


’ 7,259,858 

To  this  must  be  added  the  minimum  income  ■ 

of  local  charities  - ^ 419,883 

Making  a total  in  and  available  for  the 

Metropolis  of  - - - ■ _ . . ■ 7,679,741* 


It  should  be  noted  that  large  sums  are  also  contributed  congregationally  for  the 
purposes  of  relief,  the  distribution  of  which  would  not  necessarily  pass  through  the 
above  channels.  Thus  in  1905-6  the  contributions  entrusted  to  the  Church  of  Eng- 
land for  the  support  of  the  poor  amounted,  in  the  Diocese  of  London^to  £84,533, 
and,  in  the  Diocese  of  Southwark,  to  £39,716.  Similar  information  with  regard  to 
other  religious  bodies  is  not  available.  ? >. 

* Adding  the  income  of  spiritual  charities  (£2,386,662)  would  bring  the  total  income 
of  charitable  agencies  to  £10,066,403.  '1 

^ Charities  Register  and  Digest,  p.  cccxii.,  1908.  ® Charities  Appendix.  ' . ^ ..  . 


96 


CHARITIES  AND  THE  RELIEF  OF  DISTRESS. 


In  addition  to  the  receipts  for  material  relief  given  above  it  must  be  noted  that 
charges  on  public  funds  have  been  excluded  from  the  summaries  ; consequently,  in 
estimating  the  sums  available  for  expenditure,  the  following  amounts  have  to  be 


added  : — 

County  and  other  councils’  expenditure  on  asylums  for  the  £ 

insane  and  epileptic  of  the  Metropolitan  area  - - - 566,845 

Treasury  and  public  grants  to  industrial  and  reformatory 

schools 360,038 

Total  expenditure  of  guardians  on  relief  of  the  poor  in  the 

Metropolis  - - 3,864,973 


4,791,856 

The  classes  of  charities  each  stand  for  some  definite  want  on  the  part 
of  the  people,  and  as  such  they  have  a logical  social  claim  and  justifi- 
cation. Nor,  in  many  instances,  is  the  income  for  the  class  of  charities 
out  of  proportion  to  the  obvious  needs  of  those  who  may  be  in  want  of 
relief  from  such  charities.  For  example,  the  income  of  the  charities  for 
the  blind  in  London  and  throughout  the  country  is  £205,961.  A common 
registration  is  greatly  needed  in  the  relief  of  blind  persons,  but  the 
income  cannot  be  said  to  be  excessive.  So  in  regard  to  other  classes. 
On  the  other  hand  some  institutions,  forgetting  the  three  requirements 
of  efficient  administration,  to  individualise,  to  decentralise,  and  to  co- 
operate— such  as  some  hospitals  in  their  out-relief  departments,  may, 
while  doing  much  gpod  work,  promote  and  foster  much  that  is  indifferent' 
and  harmful.  In  these  cases  a change  of  method  which  should  now  be 
sufficiently  understood  would  meet  the  evil.  In  other  instances  the  in- 
stitution itself  may  be  administered  on  entirely  wrong  lines.  In  these 
cases  it  is  a question  whether  it  should  not  be  permissible  to  appeal  to 
some  authority  to  consider  and  report  whether  it  is  in  the  interest  of 
the  community  that  such  an  institution  should  be  established.  The 
question  of  the  establishment  of  shelters  is  an  instance  in  point.  We 
are  of  opinion  that  if  a suitable  central  body  such  as  we  have  suggested 
were  set  on  foot,  it  might  very  rightly  report  on  such  matters. 

216.  Three  methods  of  reforming  the  dole  system  in  relation  to  a 
reformed  outdoor  relief  considered.  Outdoor  Assistance  adminis- 
tered by  Committee  of  Public  Assistance  and  Voluntary  Aid  by  a 
Voluntary  Aid  Committee. — What  we  have  said  leads  us  to  these  con- 
clusions. The  income  of  the  charities  is  large,  and  they  represent  not 
only  a large  sum  invested  in  the  assistance  of  the  distressed  and  afflicted, 
but  a very  large  amount  of  experienced  paid  and  voluntary  work.  They 
are  the  natural  co-operators  with  any  organisation  for  public  relief. 
Public  relief  on  its  side  absorbs  the  proceeds  of  a large  capital.  In 
England  and  Wales  in  1905-6  £3,374,427  was  spent  on  outdoor  relief. 
The  effect  of  good  administration  is  generally  two-fold.  The  number  of 
those  who  make  application  is  reduced.  Those  who  are  relieved  are, 
generally  speaking,  relieved  both  to  a larger  amount,  if  the  financial 
question  only  be  considered,  and  very  much  more  thoroughly  and  sym- 
pathetically. The  need  of  the  individual  is  not  generalised  into  half- 
crowns  or  other  purposeless  gifts  ; it  is  met  according  to  its  character, 
with  money  or  without  money,  as  may  prove  best.  Co-operation  im- 
plies, therefore,  a better  utilisation  of  means  and  an  economy  of  means. 
But  if  this  result  is  to  bo  secured,  there  should  be  some  recognised 
grouping  of  charities  in  each  city,  and  some  central  body  representing 
them.  The  parallelism  between  the  Poor  Law  and  charity  should  be 
carried  through.  If  the  bond  between  them  is  of  value,  each  party  to  it 
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should  have  the  best  opportunity  for  fulfilling  it,  the  charities  as  well 
as  the  Poor  Law.  Each  brings  different  qualities  to  the  solution  of  the 
problem,  the  one  a certain  spontaneity  and  devotion,  the  other  a more 
regularised  and  defined  intervention.  But  it  cannot  be  urged,  as  it  is 
sometimes  implied,  that  the  Poor  Law  has  the  means  to  deal  with  all 
questions  of  relief  completely,  while  the  former,  supported  only  from 
voluntary  resources,  can  deal  with  them  only  incompletely.  In  the 
Poor  Law,  under  the  form  of  official  continuity,  there  may  be  great 
changes  in  policy  and  great  derelictions  of  duty;  and  these  may  hardly 
come  to  light,  or  come  to  light  very  slowly.  The  completeness  and 
social  utility  of  an  institution  does  not  depend  on  its  command  of 
resources  only.  Other  elements  of  activity,  energy  and  direction  of 
purpose  have  to  be  taken  into  account,  and  what  is,  or  seems  to  be, 
incompleteness  may  be  in  part  only  an  indication  of  growth  and  of  a 
process  incident  to  the  adoption  of  new  ways.  We  think,  therefore, 
that  while  help  is  given  to  promote  the  co-operation  of  charities,  a 
larger  rather  than  a lesser  range  should  be  given  to  voluntary  effort ; 
and  that  it  should  be  the  policy  of  the  Local  Government  Board  and  the 
administration  of  Public  Assistance  to  promote  it  and  to  utilise  it  as  far 
as  possible,  and  not  either  directly  or  indirectly  to  supersede  it. 

XXXI. — Conclusions. 

217.  We  have  now  completed  our  survey,  and  would  submit  our 
general  conclusions  and  recommendations,  which  indeed  we  have  already 
in  great  measure  indicated. 

218.  The  first  method.  The  withdrawal  of  all  non-institutional 
relief. — Three  methods  of  reorganisation  have  been  considered  by  us. 
The  first  method  was  the  withdrawal  of  all  non-institutional  Poor  Law 
relief.  To  this  objection  was  made  to  us  by  those  who  fully  concurred 
in  the  criticisms  of  outdoor  relief,  which  we  have  elsewhere  stated  at 
length.^  They  were  witnesses  of  great  experience,  who  had  spent  a 
great  part  of  their  lives  in  the  administration  of  poor  relief,  and  their 
knowledge  of  the  whole  subject — alike  from  the  point  of  view  of  the  poor 
and  from  that  of  voluntary  charity — was  exceptional.  They  felt,  how- 
ever, that  outdoor  relief,  or  what  would  elsewhere  be  called  “ help  at  the 
home,”  if  the  antithesis  of  indoor  and  outdoor  relief  may  for  a moment 
be  set  aside,  had  become  so  definitely  and  absolutely  a part  of  the 
administration  of  the  country  that  it  could  not  be  wholly  abolished. 
And  we,  accepting  this  view  and  at  the  same  time  appreciating  fully  the 
very  grave  evils  of  the  present  administration  of  outdoor  relief,  have 
made  proposals  which,  we  believe,  would  modify  very  greatly  the  general 
conditions  under  which  outdoor  relief  is  now  given.  As  we  have  shown, 
by  the  inter-action  of  the  Committee  of  Public  Assistance  and  the 
Voluntary  Aid  Committee  new  forces  will  be  brought  into  the  field  ; 
and  it  will  be  the  duty  of  the  Public  Assistance  Committee  to  deal  with 
no  application  that  can  be  dealt  with  equally  well  or  better  by  the 
Voluntary  Aid  Committee;  and  also,  as  we  have  shown,  the  persons 
who  can  be  assisted  by  the  Public  Assistance  Committee  are  those,  and 
those  only,  who  fulfil  certain  conditions.  In  this  way,  under  proper 
supervision  and  subject  to  the  proper  training  of  those  who  take  any 
responsible  paid  service  with  the  committees,  we  think  that  the  burthen 
of  home  relief  which  now  rests  on  the  guardians  will  become  less  and 

^ Crowder,  17474  ; Alford,  32039  ; Chance,  27106  ; Mackay,  29861. 
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less  and  the  responsibilities  of  the  Voluntary  Aid  Committee  will 
become  greater.  And  thus  we  may  hope  that  in  the  course  of  a few 
years  outdoor  relief  will  shrink  to  small  proportions.  In  these  circum- 
stances we  have  recommended  a policy  of  diminution  and  limitation 
instead  of  abolition. 

219.  The  second  method.  A single  Committee  for  the  administra- 
tion alike  of  rate-furnished  and  of  voluntary  relief. — The  second 
method  which  we  have  considered  is  to  form  a single  local  board  in  each 
union  area,  which  should  have  at  its  disposal  such  moneys  as  might  be 
receivable  from  the  rates,  supplemented  by  any  relief  that  might  be 
obtainable  from  voluntary  sources.  This  method  we  have  not  adopted. 

It  seemed  to  us  that  relief  from  the  rates  must,  for  the  good  of  the  com- 
munity, be  administered  subject  to  definite  limitations,  and  to  merge  the 
two  into  one  would  result  in  introducing  into  rate-furnished  relief  an 
uncertainty  in  direction  and  purpose,  which  would  lead  to  great  confu- 
sion and  much  inequality  of  expenditure,  and  possibly  much  extrava- 
gance. Thus  it  might  be  very  desirable  that  by  some  temporary  aid  an 
applicant  should  be  so  helped  that  he  might  no  longer  require  to  apply 
to  the  public  relief  committee.  But  if  the  resources  of  both  the  public 
committee  and  those  of  the  charities  formed  one  fund,  the  prevention  of 
dependence  would  be  made  more  difficult.  There  would  be  no  interven- 
ing body,  which  with  many  private  infiuences  and  sometimes  consider- 
able private  means  at  its  disposal,  might  stop  dependence,  if  possible,  at 
the  outset.^  Nor  is  it  likely  that  the  trustees  of  charities  and  charitable 
persons  would  be  willing  to  place  their  funds  and  their  generosity  in  the  ^ 
hands  of  a public  rate-supported  body.  Rather  would  they  say,  as  the  ; 

trend  of  gifts  and  bequests  for  the  endowment  of  charities  seems  to  j 

indicate,  that  what  the  State  does  not  undertake  they  will  help,  what  it 
does  undertake  they  will  leave  to  it  wholly.  ’ 

220.  The  third  method.  Se'parate  Committees  for  Public  Assistance  [ 
and  for  V oluntary  Aid. — For  these  and  other  reasons  we  have  con- 
cluded that  there  should  be  two  recognised  bodies,  parallel  each  to  the 
other,  one  dealing  with  relief  from  the  rates  and  one  with  relief  and  aid 
from  endowed  and  voluntary  sources.  While  we  are  of  opinion  that  ! 
these  two  bodies  should  be  distinct  and  separate,  they  should,  we  think,  ( 
also  be  for  certain  purposes  associated.  What  is  desired  is  a division  of  | 
labour  accepted  in  concert  and  consistent  with  the  same  principles.  For  ' 
this  reason  we  would  arrange  that  representatives  of  the  charities  should  { 
be  nominated  to  serve  upon  the  Public  Assistance  Committee,  and  that  • 
some  members  of  that  committee  should  be  co-opted  on  to  the  Voluntary 
Aid  Committee.  Again  our  desire  would  be  that  funds  now  in  the  hands 

of  trustees  for  gifts  to  the  poor  should  become  funds  available  for  the 
relief  of  distress  or  for  certain  purposes  of  charity  to  which  they  may  be 
permanently  applied.  There  would  thus  be  a much  larger  amount  of 
money  available  for  the  relief  of  distress  than  there  now  is ; and  the 
many  obsolete  conditions  that  now  surround  the  use  of  doles  and  render 
them  injurious  or  unserviceable  we  would,  as  suggested  below  (see  par. 

237  (21))  remove  by  an  alteration  of  the  Charitable  Trusts  Acts,  com- 
bined with  a simplification  of  the  Commissioners’  methods  of  modifying 
the  application  of  charities  by  scheme. 

221.  This  method  would  apply  to  the  rural  districts.  There  we  find 
that  the  administration  of  voluntary  relief  is  in  the  hands  of  the  clergy 
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and  churchwardens  and  the  trustees  of  the  non-ecclesiastical  charities.^ 
Sometimes  the  trustees  of  the  non-ecclesiastical  parochial  charities  are 
appointed  by  the  parish  council.  But  besides  these  there  may  be  other 
non-parochial  charities  which  are  under  the  charge  of  independent  trus- 
tees. There  are  also  the  church  and  chapel  collections  and  some  volun- 
tary gifts ; and  sometimes  a nursing  or  sick  relief  association. 

222.  Mutatis  mutandis  the  problem  in  the  towns  is  the  same.  The 
provision  of  relief  is  usually  more  abundant.  There  are  large  voluntary 
charities  of  many  kinds,  which  often  meet  both  the  needs  of  rural  dis- 
tricts, and  sometimes  those  of  the  neighbourhood  generally,  as  well  as 
the  needs  of  the  locality  itself.  There  are  many  voluntary  workers  also 
attached  to  the  parochial  organisations  and  the  churches  and  chapels, 
and  to  voluntary  societies.  There  are  endowed  charities,  in  proportion 
to  the  amount  available  for  relief  usually  smaller  than  those  in  many 
parishes  in  the  country.  And’there  is  a comparatively  elaborate  system 
of  Poor  Law  relief. 

223.  Establishment  of  Voluntary  Aid  Committee  and  their  Duties. 
— Our  object  is  to  bring  these  agencies  into  some  continuing  relation  to 
one  another,  and,  as  a body,  also  into  relation  with  the  public  admini- 
stration of  relief.  We  propose  therefore  the  establishment  of  Voluntary 
Aid  Committees  parallel  to  the  Public  Assistance  Committee  on  these 
lines.  These  Committees  would  be  specially  concerned  with  relief  and 
aid  at  the  home,  the  personal  help  of  those  in  distress,  the  prevention  of 
distress,  the  visiting  of  cases  of  all  kinds  in  connection  with  applications 
made  to  it  directly,  or  in  connection  with  public  health  or  educational 
authorities.  Further,  as  we  have  elsewhere  shown,*  we  propose  that 
outdoor  relief,  or  relief  at  the  home,  if  provided  from  the  rates,  should 
be  administered  on  certain  conditions,  which  may  be  summed  up  as 
follows  : — 

(1)  That  out-relief  or  home  assistance  be  given  only  after  thorough 
inquiry,  except  in  cases  of  sudden  and  urgent  necessity. 

(2)  That  it  should  be  adequate  to  meet  the  needs  of  those  to 
whom  it  is  given. 

(3)  That  persons  so  assisted  should  be  subject  to  supervision. 

(4)  That  with  a view  to  inquiry  and  supervision  the  case-paper 
system  should  be  everywhere  adopted. 

(5)  That  such  supervision  should  include  in  its  purview  the  con- 
ditions, moral  and  sanitary,  under  which  the  recipient  is  living. 

(6)  That  voluntary  agencies  be  enlisted  as  far  as  possible  in  the 
personal  care  of  individual  cases. 

224.  Go-operation  ivith  Public  Assistance  Committee. — The  division 
of  work  between  the  charities  and  the  Poor  Law  would  take  the  follow- 
ing form.  The  limitations  to  the  claim  of  public  relief  which  at  present 
obtain  would  continue.  Only  destitute,  or  as  we  prefer  to  call  them, 
necessitous  persons  would  be  eligible  for  it,  and  destitution  is  thus 
defined  : — 

“ Destitution  when  used  to  describe  the  condition  of  a person  as  a subject  for 
relief  implies  that  he  is  for  the  time  being  without  material  resources  : (i.)  Directly 
available  ; and  (ii.)  appropriate  for  satisfying  his  physical  needs  ; (a)  whether 
actually  existing  ; or  (6)  likely  to  arise  immediately.  By  physical  needs  in  this 
definition  are  meant  such  needs  as  must  be  satisfied  : (i.)  In  order  to  maintain  life  ; 
or  (ii.)  in  order  to  obviate,  mitigate,  or  remove  causes  endangering  life  or  likely  to 
endanger  life  or  impair  health  or  bodily  fitness  for  self-support.” 

^ See  Part  IX.,  par.  79.  ^ Charities  Appendix. 
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Those  who  do  not  come  within  this  definition  would  be  dealt  with  by 
charity  or,  rather,  by  the  Voluntary  Aid  Committee. 

225.  The  Public  Assistance  Committee  would  proceed  by  trying  to 
settle  some  plan  of  help,  instead  of  considering  only  the  question 
whether  an  allowance  should  be  given,  and  how  much  it  should  be. 
They  should  not  help  in  any  case  in  which  the  necessary  assistance 
could  be  obtained  from  other  sources.  Thus,  instead  of  the  present 
isolation  of  the  board  of  guardians,  there  would  be  a constant  reference 
of  cases  to  the  Voluntary  Aid  Committee  for  their  help.  Also,  in  so  far 
as  charitable  institutions  existed  or  came  into  existence  to  meet  definite 
wants,  they  would  undertake  the  cases  of  those  in  distress,  as  might  be 
arranged,  freely  or  on  payment  by  the  Public  Assistance  Committee. 
That  committee  would  also  be  able  to  refer  applicants  to  the  Voluntary 
Aid  Committee  in  order  to  arrange  that  visits  should  be  paid  to  their 
homes  by  a competent  visitor,  with  a view  to  some  definite  object  being 
carried  out,  such,  for  instance,  as  household  cleanliness,  the  proper  use 
of  the  relief,  etc. 

226.  This  scheme  of  relief,  coupled  with  the  proposals  made  above, 
would,  as  far  as  possible,  put  a stop  to  the  supplementation  of  outdoor 
relief.  The  grants  of  outdoor  relief  are  at  present  often  so  small  that 
charitable  means  of  every  kind  are  used  to  supplement  them.  But  in 
future  the  standing  excuse  for  inadequate  outdoor  relief  will  no  longer 
be  preferred,  namely,  that  it  is  given  on  the  assumption  that  it  is  eked 
out  by  the  addition  of  other  undivulged  means.  The  inquiry  would 
have  to  show  that  the  sum  which  it  is  proposed  to  give,  plus  sums 
definitely  ascertained  to  be  forthcoming  or  actually  obtained  from  other 
sources,  is  enough  according  to  a reasonable  standard  of  necessary  relief, 
or  it  would  be  illegal  for  the  Public  Assistance  Committee  to  grant  the 
relief  at  all.  As  an  alternative  they  could  offer  institutional  relief  of 
some  kind  or  they  could  leave  the  relief  to  the  Voluntary  Aid  Committee. 

227.  Area  of  V oluntary  Aid  Committees  and  their  development. — 
The  area  of  the  Public  Assistance  Committee  would  be  that  of  the 
present  Unions.  In  the  country  the  area  of  endowed  and  private  or 
voluntary  relief  is  the  ecclesiastical  parish.  To  a large  extent  this  is 
so  also  in  the  towns  and  cities  ; but  voluntary  charities  and  sometimes 
the  endowed  charities  extend  over  a larger  area,  such  as  that  of  the  whole 
town,  which  is  usually  contained  within  one  Union.  We  propose  that 
the  area  of  the  Voluntary  Aid  Committee  be  the  Union,  but  the  Union 
considered  as  built  up  and  composed  of  the  parishes  comprised  within  it. 
In  the  country  and  in  all  but  the  larger  towns  and  cities  the  parochial 
divisions  would  be  of  special  importance.  The  work  of  the  Voluntary 
Aid  Committee  could  be  decentralised  and  might  in  part  devolve  on  them, 
so  far  as  the  care  of  individual  cases  might  be  in  question,  and  often  its 
relief  also.  Thus,  if  it  were  thought  necessary,  the  parish  might  be  a 
unit  of  administration  in  connection  with  the  Committee  of  the  Union. 
And  in  the  larger  towns  other  subdivisions  might  be  adopted  according 
to  local  needs  and  requirements.  The  Voluntary  Aid  Committee  might 
thus  be  developed  into  a kind  of  “ friendly  visiting  ” or  a kind  of  “ Elber- 
feld  ” system.  In  any  case  it  would  be  the  standing  counterpart  of  the 
Committee  of  Public  Assistance. 

22cS.  Our  proposal  for  carrying  out  this  method  is  as  follows  : — 

Registration  of  V ol untary  Charities  at  the  Charities  Commission.- — 
First  it  is  necessary,  in  our  opinion,  that  charities  that  undertake  any 
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responsible  public  duties  should  be  registered.  Already  the  system  of 
registration  and  certification  has  been  carried  far ; and  it  is  of  great 
service  to  the  public  as  providing  guarantees  of  bona  /ides  and  account- 
ability. This  we  would  extend.  Some  common  centre  for  registration 
is  necessary.  We  suggest  that  the  Charity  Commission,  subject  to  cer- 
tain changes  and  alterations,  should  be  the  centre  of  this  registration. 
A Department  for  the  registration  of  voluntary  charities  should  be  opened 
at  the  offices  of  the  Commission,  and  it  should  be  within  the  power  of 
every  voluntary  charity  to  register  if  eligible  within  the  terms  of  para- 
graph 229.  A voluntary  society  by  registration  would  have  privileges 
similar  to  those  of  an  endowed  charity  or  a friendly  society.  It  would 
have  a limited  civil  personality,  and  would  become  a voluntary  body 
publicly  recognised  as  performing  certain  definite  functions  for  the 
community.  Registration  would  be  the  condition  precedent  to  the  repre- 
sentation of  a society  on  the  Voluntary  Aid  Committee.  Endowed 
charities,  which  may  not  be  known  to  the  Charity  Commission,  and  there- 
fore would  not  have  been  registered  by  it,  would  have  to  be  registered 
before  they  could  be  represented  on  the  Voluntary  Aid  Committee.* 

229.  We  begin,  therefore,  with  a scheme  of  registration  for  voluntary 
charitable  and  benevolent  societies ; and  we  have  defined  as  eligible  for 
registration  any  voluntary  charity  that  holds  any  property  in  land  or 
houses  obtained  by  purchase  or  by  leasehold,  or  that  is  the  tenant  of 
any  property  under  a yearly  or  other  agreement. 

230.  The  Charity  Commission  to  become  a “ Charities  Commis- 
sion.''— The  Charity  Commission  would  be  enlarged  to  meet  this  new 
work,  and  would,  we  suggest,  take  a new  position.  It  would  become  the 
Charities  Commission,  and  would  be  attached  to  the  Local  Government 
Board.  The  President  of  the  Board  would  represent  it  in  the  House  of 
Commons. 

231.  But  apart  from  the  registration  of  charities  it  would  have  a 
further  duty. 

The  establishment  of  Voluntary  Aid  Councils. — To  set  on  foot  the 
Voluntary  Aid  Council,  we  place  the  initiative  on  the  Lord-Lieutenants, 
Chairmen  of  County  Councils,  and  Mayors  of  County  Boroughs  in  each 
county  or  county  borough.  It  will  be  incumbent  on  them,  in  co-opera- 
tion with  managers  of  Charitable  Societies,  Trustees  of  Endowed  Chari- 
ties, and  members  of  the  Public  Assistance  Authority,  to  establish  a 
Voluntary  Aid  Council  consisting  in  part  of  trustees  of  endowed  charities, 
of  members  of  registered  voluntary  societies,  of  some  members  of  the 
Public  Assistance  Authority,  and  of  such  persons  as  are  members  of 
friendly  societies  and  of  trade  associations,  and  of  other  persons  being 
co-opted  members. 

232.  The  scheme  under  which  the  Voluntary  Aid  Council  is  formed 
must  receive  the  approval  of  the  Charities  Commission. 

233.  Constitution  of  Voluntary  Aid  Committees. — It  shall  be  the 
duty  of  the  Voluntary  Aid  Council  to  appoint  the  members  of  the 
Voluntary  Aid  Committee.  These  committees  would  consist  partly  of 

* As  was  stated  on  p.  16,  we  are  not  here  concerned  with  educational  charities, 
v/hether  ecclesiastical  or  not  ecclesiastical,  but  with  eleemosynary  charities  ; and  further, 
neither  here  nor  elsewhere  in  the  discussion  respecting  registration  do  we  make  any 
reference  to  the  endowed  or  the  voluntary  charities  of  churches  or  congregations  granted 
for  religious  purposes  nor  to  the  voluntary  charities  of  churches  or  congregations  provided 
for  eleemosynary  purposes.  To  charities  of  any  kind  it  would  be  left  open  to  register, 
if  they  so  desired,  and  if  otherwise  eligible  under  paragraph  229. 
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representatives  of  trusts  and  foundations — endowed  charities — registered 
at  the  Charities  Commission,  and  partly  of  representatives  of  voluntary 
societies  so  registered.  These  endowed  charities  and  voluntary  societies 
would  be  registered  as  engaged  in  local  work  in  the  Union  area  or  in  any 
of  the  parishes  in  the  Union.  The  Committees  would  also  consist  partly 
of  social  workers  and  of  persons  of  influence  in  the  locality  interested  in 
charitable  work.  Scheme  to  he  approved  hy  the  Charities  Commission. 
— The  schemes  for  these  Voluntary  Aid  Committees  would  also  in  turn 
be  approved  by  the  Charities  Commission  in  accordance  with  some  settled 
lines  of  organisation.  The  Commissioners  no  doubt  would  consult  with 
persons  representative  of  the  administrators  of  charities,  and  would 
formulate  model  schemes  applicable  to  the  varying  conditions  of  parishes 
in  rural  unions,  villages,  smaller  and  larger  towns,  and  county  boroughs. 
A Voluntary  Aid  Council  or  Committee  should  be  eligible  for  subscrip- 
tions from  the  Public  Assistance  Authority  on  the  lines  of  42  & 48  Viet., 
c.  54,  Sec.  10.  No  subscription  should  be  made  under  the  Act  to  any 
unregistered  endowed  charity  or  voluntary  society. 

234.  Duties  of  the  Voluntary  Aid  Councils. — The  duties  of  the 
Voluntary  Aid  Councils  would  be  for  the  most  part  supervisory.  The 
Voluntary  Aid  Council  would  supervise  the  operations  of  the  Voluntary 
Aid  Committees  generally,  and  they  would,  as  far  as  possible,  maintain 
the  same  standard  of  help  and  relief  throughout  the  area  under  their 
charge.  They  would  collect  funds  for  distribution  to  Voluntary  Aid 
Committees,  and  they  would  allocate  funds  to  poor  districts.  The  County 
is  already  the  accepted  area  for  many  benevolent  and  philanthropic 
purposes.  The  local  infirmary  or  hospital  is  frequently  a County  insti- 
tution. There  are  County  nursing  associations,  and  the  County  is  the 
recognised  centre  in  connection  with  various  naval  and  military  charitable 
associations.  We  propose  that  the  Voluntary  Aid  Council  acting  for  the 
County  should  promote  these  and  any  other  voluntary  institutions,  asso- 
ciations, or  societies  for  which  the  County,  as  a whole,  has  need.  Its 
duties  would  thus  be  both  distinctive  and  important. 

235.  Dole  charities  to  become  charities  for  the  relief  of  distress. — 
With  regard  to  all  dole  charities  there  would  be  a statutory  provision 
enabling  the  trustees  to  administer  them  as  relief  for  persons  in  distress, 
and  to  co-operate  with  the  Voluntary  Aid  Committee  and  with  any  sub- 
committees it  may  appoint  in  the  administration  of  this  relief. 

236.  In  the  solution  of  these  questions,  it  has  been  our  endeavour  to 
apply  a general  principle  of  the  Report  of  the  Commissioners  of  1834 
and  the  suggestions  of  the  Minute  of  Mr.  Goschen  of  1869  to  the  new 
conditions  of  the  present  time,  in  so  far  as  they  bear  directly  or  indirectly 
on  that  charitable  and  voluntary  provision  and  organisation,  which 
should,  we  think,  be  established  and  extended  on  lines  parallel  to  the 
Poor  Law,  or  rather,  perhaps  we  should  say,  parallel  to  a new  public 
administration  in  very  many  ways  different  from  what  is  known  either 
as  “ the  old  Poor  Law  before  1834  or  the  new  Poor  Law  after  1834.” 
We  have  proposed  measures  for  meeting  cases  of  indigence  and  helpless- 
ness, partly  by  outdoor  relief  (as  the  Commissioners  approved) ; and  for 
providing  partly  by  voluntary  organisation  (a  branch  of  the  subject 
which  they  did  not  discuss  with  any  fulness),  cases  in  which  it  may  seem 
possible  to  “lift”  people  “out  of  the  circumstances  that  necessitate 
recourse  to  Poor  Law  relief.”  We  have  drawn  attention  to  the  laws 
relating  to  the  supervision  of  endowed  charities  and  for  the  registration 
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of  voluntary  benevolent  societies.  We  have  submitted  a sketch  of  the 
general  conditions  of  the  poor,  the  administration  of  doles  in  various 
places,  and  the  suggestions  made  for  their  reform.  We  have  also 
described  in  some  detail  the  methods  of  public  assistance  in  some  of  the 
towns  in  Germany,  not  because  we  propose  to  include  that  method  in  the 
English  Poor  Laws,  but  because  we  think  that  it  furnishes  many  sugges- 
tions for  the  organisation  of  helpers,  who,  working  on  voluntary  lines 
but  as  the  recognised  coadjutors  of  the  Poor  Law  Authorities,  could  defi- 
nitely undertake  on  behalf  of  the  community  the  visiting  of  Poor  Law 
cases,  but,  above  all,  the  preventive  work  of  social  and  charitable  aid. 
We  have  described  the  work  of  voluntary  societies  and  the  success  that 
has  attended  co-operation  with  the  Poor  Law  and  co-operation  between 
societies,  wherever  it  has  been  carried  out.  We  have  shown  how  the 
movement  of  thought  and  the  recognition  of  the  need  of  social  education 
coincide  with  our  proposals,  and,  accepting  the  principle  of  Mr.  Goschen’s 
Minute,  we  have  recommended  a general  and  intimate  co-operation 
between  the  Poor  Law  and  charity,  so  as  to  give  to  the  latter  not  merely 
the  opportunity  to  co-operate,  if  it  may,  but  the  status  and  encourage- 
ment that  may  enable  it  to  become  both  in  town  and  country  the 
responsible  and  competent  fellow-worker  of  the  administrators  of  public 
assistance. 

XXXII.-— Establishment  of  Voluntary  Aid  Organisation. 

237.  Our  recommendations  in  regard  to  the  organisation  of  Voluntary 
Aid  are  as  follows  : — 

Establishment  of  the  Voluntary  Aid  Councils  and  Committees. 

1.  That  in  the  area  of  each  Public  Assistance  Authority,  that  is  in 
each  County  or  County  Borough,  there  be  formed  a Voluntary  Aid 
Council,  consisting  in  part  of  Trustees  of  endowed  charities,  of  members 
of  registered  voluntary  charities,  as  defined  below,  of  some  members  of 
the  Public  Assistance  Authority,  and  of  such  persons  as  members  of 
friendly  societies  and  trade  associations,  of  clergy  and  ministers,  and  of 
other  persons  being  co-opted  members,  as  may  be  settled  in  schemes  ap- 
proved by  the  Charities  Commission.* 

2.  That  a statutory  obligation  be  imposed  upon  the  Lord  Lieutenants, 
the  Chairmen  of  County  Councils,  the  Lord  Mayors  and  Mayors  of 
County  Boroughs  to  take  steps,  within  a given  period,  and  after  consul- 
tation with  the  managers  of  charitable  societies.  Trustees  of  endowed 
charities,  and  members  of  the  Public  Assistance  Authority,  for  drawing 
up  schemes  in  accordance  with  the  preceding  recommendation,  which 
schemes  must  be  submitted  to  the  Charities  Commission  for  approval. 

3.  That  the  Voluntary  Aid  Council  submit  to  the  Charities  Commis- 
sion proposals  for  the  formation  of  Voluntary  Aid  Committees  to  be 
drawn  up  in  the  form  of  schemes  to  be  approved  by  the  Commission, 
and  that  the  Voluntary  Aid  Council  under  such  schemes  appoint  as 
members  of  the  Voluntary  Aid  Committees  persons  such  as  those  men- 
tioned in  Recommendation  1. 

4.  That  Voluntary  Societies  and  Charities  as  defined  in  Recommenda- 
tion 17  be  entitled  to  register  at  the  Charities  Commission  on  lines 

* See  Recommendation  No.  18  as  to  the  proposed  change  in  the  name  of  the  Charity 
Commission. 
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similar  to  those  of  the  registration  of  Friendly  Societies  under  the 
Friendly  Societies  Act. 

5.  That  a registered  voluntary  society  be  entitled  to  nominate  members 
of  its  own  body  for  appointment  to  the  Voluntary  Aid  Council  and  to 
the  Voluntary  Aid  Committee  of  the  district  in  which  either  its  institu- 
tion or  any  branch  of  its  institution  has  an  office. 

G.  That  it  is  desirable  that  the  Voluntary  Aid  Committee  have  its 
offices  in  the  same  building  as  the  Committee  of  Public  Assistance. 

Functions  of  the  Voluntary  Aid  Council. 

7.  The  duties  of  the  Voluntary  Aid  Councils  would  be  for  the  most 
part  not  executive  but  supervisory.  -The  executive  work  would  be 
assigned  to  the  Voluntary  Aid  Committees.  The  Voluntary  Aid  Council 
would  supervise  their  operations  generally  and  would,  as  far  as  possible, 
maintain  the  same  principles  of  help  and  relief  throughout  the  County 
or  County  Boi’ough.  They  would  collect  funds  for  distribution  to 
Voluntary  Aid  Committees,  and  they  would  allocate  funds  to  poor 
districts.  The  County  is  already  the  accepted  area  for  many  benevolent 
and  philanthropic  purposes.  The  local  infirmary  or  hospital  is  frequently 
a County  institution.  There  are  County  nursing  associations,  and  the 
County  is  the  recognised  centre  in  connection  with  various  naval  and 
military  charitable  associations.  We  propose  that  the  Voluntary  Aid 
Council  acting  for  the  County  should  promote  any  voluntary  institu- 
tions, associations,  or  societies  for  which  the  County,  as  a whole,  has 
need.  Its  duties  would  thus  be  important  and  distinctive. 

Functions  of  the  Voluntary  Aid  Committee. 

8.  That  the  Voluntary  Aid  Committee  aid  (1)  persons  in  distress  whose 
cases  do  not  appear  to  be  suitable  for  treatment  by  the  Public  Assistance 
Committee,  and  (2)  applicants  for  Public  Assistance  whose  cases  have 
been  referred  to  the  Committee  by  the  Public  Assistance  Committee. 

9.  That,  with  a view  to  the  thorough  treatment  of  individual  cases, 
the  Voluntary  Aid  Committee  make  such  arrangements  for  the  investiga- 
tion of  the  applications  made  to  them  as  the  Charities  Commission  may 
deem  necessary  and  sufficient. 

10.  That  in  dealing  with  persons  in  distress  for  whom  it  is  desired  to 
provide  aid  by  way  of  monetary  relief,  it  shall  be  the  duty  of  the 
Voluntary  Aid  Committee  to  obtain  such  sums  as  may  be  possible  from 
relations  of  the  applicant,  from  friends,  and  from  charitable  sources 
generally  for  the  aid  of  individual  cases. 

11.  That  with  the  administration  of  aid  on  the  part  of  the  Voluntary 
Aid  Committee  there  should  be  associated  such  a system  of  voluntary 
visitation  as  the  Committee  may  deem  advisable  in  view  of  the  responsi- 
bilities of  their  work  in  providing  effectual  aid,  and  in  view  of  the 
physical  needs  and  the  habits  of  those  whom  they  decide  to  assist. 

12.  That  the  Voluntaiy  Aid  Committee  be  empowered  to  appoint  such 
Local  Committees  as  it  may  deem  necessary,  subject  to  the  approval  of 
the  Voluntary  Aid  Council. 

13.  That  a Voluntary  Aid  Committee  shall,  as  far  as  possible,  register 
the  cases  dealt  with  by  the  Public  Assistance  Committee  and  by  the 
Charitable  societies  and  institutions  in  the  district. 

14).  That  Voluntary  Aid  Committees  receive  the  support  of  the  Public 
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Assistance  Committee,  and  of  the  Inspectors  of  the  Local  Government 
Board,  with  a view  to  systematising  the  relations  between  the  Public 
Assistance  and  Voluntary  Aid  Committees  and  promoting  co-operation 
between  them. 

15.  That  Voluntary  Aid  Councils  or  Committees  be  eligible  for  sub- 
scriptions from  the  Public  Assistance  Authority,  on  the  lines  of  42  and 
43  Viet.,  c.  54,  Section  10. 

The  Charities  Commission. 

10.  That  the  Charity  Commission  be  attached  to  the  Local  Govern- 
ment Board,  and  that  the  Commissioners  and  Assistant  Commissioners, 
permanent  or  temporary,  be  appointed  by  the  Local  Government  Board, 
whose  President  should  represent  it  in  the  House  of  Commons. 

17.  That  the  Charity  Commission  be  enlarged,  and  that  there  be 
assigned  to  it  two  departments  of  work,  the  supervision  of  endowed 
charities  on  the  lines  of  the  Charitable  Trusts  Acts,  and  the  registration 
of  Voluntary  charities  or  Societies  which  hold  any  property  in  land  or 
houses  by  purchase,  or  by  leasehold,  or  are  the  tenants  of  any  property 
under  yearly  or  other  agreements. 

18.  That  the  name  of  the  Charity  Commission  be  the  Charities  Com- 
mission. 

19.  That  the  staff  of  the  Commission  be  strengthened  so  as  to  fulfil 
all  the  various  additional  duties  that  may  devolve  upon  them  : — 

1.  As  a centre  for  the  registration  of  voluntary  charities. 

2.  In  assisting  in  the  preparation  of  schemes  for  the  establish- 
ment of  Voluntary  Aid  Councils  and  for  registering  such  schemes. 

3.  In  assisting  in  the  preparation  of  schemes  for  the  establish- 
ment of  Voluntary  Aid  Committees  and  for  registering  and  super- 
vising their  administration. 

4.  In  the  scrutiny  of  accounts  and  statements  relating  to  Volun- 
tary Aid  Councils  and  Committees. 

5.  In  the  supervision  of  other  schemes  ; and 

6.  In  the  scrutiny  of  the  accounts  of  endowed  and  registered 
charities. 

20.  That  Section  30  of  the  Endowed  Schools  Act,  1869,  by  which 
certain  charities  founded  for  purposes  of  relief  may  be  applied  to  pur- 
poses of  education,  be  repealed. 

21.  That  it  be  provided  in  a Statute  amending  the  Charitable  Trusts 
Acts  that,  by  order  of  the  Charities  Commission,  any  charities,  as  defined 
in  Section  30  of  the  Endowed  Schools  Acts,  1869,  exclusive  of  Loan 
Charities,  Apprenticeship  Charities,  and  Charities  for  Advancement  in 
Life,  may  be  used  for  the  relief  of  distress,  subject  to  such  conditions 
respecting  enquiry  and  other  matters  as  the  Commissioners  may  deter- 
mine under  a general  order. 

238.  We  have  included  in  the  Charities  Appendix  a draft  of  sugges- 
tions for  the  formation  of  an  organisation  of  Voluntary  Aid  in  the 
Metropolis. 
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Chapter  1. 


INVALIDITY  INSURANCE. 


1.  We  have  shown  in  another  Chapter  the  great  changes  that  have 
taken  place  in  the  organisation  of  industry  during  the  last  eighty 
years.  The  more  intimate  and  interdependent  relations  that  often  used 
to  exist  between  employers  and  employed  have  been  superseded  by  a 
system  which,  in  appearance  and  also  largely  in  fact,  divides  the 
interests  of  the  employers  from  those  of  the  workmen.  This  in  turn 
tends  to  efface  duties  which  might  have  been  urged  on  the  one  side  or  on 
the  other  as  a kind  of  moral  obligation. 

2.  The  evidence  shows  that, with  very  few  exceptions,whatworking-men 
desire  is  the  “ cash  nexus  ” — the  bare  wage  contract  uninfluenced  by  any 
but  purely  economic  considerations — and  the  employing  classes  generally 
have  accepted  the  situation  and  consider  their  obligations  fulfllled 
when  they  pay  the  wage.  Over  the  great  trades,  wages  are  determined 
by  collective  bargaining  between  Trade  Unions  on  the  one  side  and 
large  employers  and  associations  of  employers  on  the  other.  The  issue 
of  the  system  is,  for  those  who  find  employment,  a maximum  wage 
during  the  prime  of  life,  and  no  wage  at  all  when  the  prime  is  passed. 

3.  The  theory  of  industry  which  used  to  prevail  was  that  the  worker 
should  maintain  himself  throughout  life  by  his  own  exertions,  providing 
for  contingencies  and  for  old  age  by  thrift,  or  that,  if  he  could  not  do  so 
and  his  relatives  were  unable  to  help,  he  should  receive  poor  relief.  But 
of  late  years  the  “ cash  nexus  ” has  been  supplemented  and  modified  in  two 
different  ways — the  Employers’  Liability  and  the  Workmen’s  Com- 
pensation Acts*  and  the  Old-Age  Pensions  Actf — the  one  insuring  the 
operative  against  the  accidents  more  incidental  to  work  than  heretofore, 
the  other  providing  for  a time  when  he  is  no  longer  able  to  work  for  his 
own  support. 

4.  But  it  has  become  evident  that  these  two  methods  do  not  meet  all 

* Under  the  Workmen’s  Compensation  Act  where  death  results  from  the  injury,  if  the 
workman  leaves  any  dependants  wholly  dependent  upon  his  earnings,  there  is  payable  a 
sum  equal  to  his  earnings  in  the  employment  of  the  same  employer  during  the  three  years 
next  preceding  the  injury,  or  the  sum  of  £150,  whichever  of  those  sums  is  the  larger,  but 
not  exceeding  £350  in  any  case.  ...  If  he  leaves  no  such  dependants,  but  only  those  who 
are  partially  dependent  on  him,  a sum  lesser  than  that  which  would  have  been  payable 
under  the  preceding  clause  is  agreed  or  determined  upon  ; and  where  total  or  partial  in- 
capacity for  work  results  from  the  injury  a weekly  payment  during  the  incapacity,  not 
exceeding  50  per  cent,  of  his  average  weekly  earnings  during  the  previous  twelve  months, 
is  payable. 

t The  Old-Age  Pensions  Act,  1908,  allows  a gratuitous  pension  to  a person  who  has 
attained  the  age  of  seventy,  and  has  12s.  a week  or  less  ; all  who  have  £21  a year  or  8s.  a 
week  or  less,  receive  a pension  of  5s.  a week.  A person  who  has  an  income  of  £21,  or 
8s.  a week  will  thus  have  in  all  13s.  (bs.  plus  8s.)  ; and  those  who  have  an  income  of 
between  £21  and  £31  10s.  receive  an  addition  of  4s.,  3s.,  2s.,  or  Is.,  so  that  their  income 
also  may  reach  13s.  a week  in  all.  But  a person  is  disqualified  for  receiving,  or  con- 
tinuing to  receive,  a pension  while  in  receipt  of  poor  relief  (other  than  medical  relief), 
and  until  31st  December,  1910  (unless  Parliament  otherwise  determines)  if  at  any  time 
since  January  1st,  1908,  he  has  received,  or  hereafter  receives,  any  such  relief.  He  is 
disqualified  also  if,  inter  alia,  before  he  becomes  entitled  to  a pension,  he  has  habitually 
failed  to  work  according  to  his  ability,  opportunity,  and  need,  for  the  maintenance  or 
benefit  of  himself  and  those  legally  dependent  upon  him.  The  pensions  are  payable  from 
the  Exchequer,  and  new  authorities  have  been  created  for  their  administration. 
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the  exigencies  which  have  arisen  under  this  system.  Accidents  are  not 
the  only  checks  to  wage-earning  during  active  life,  and  wage-earning 
itself,  as  we  have  seen,  generally  ceases  before  the  pension  age  of 
seventy. 

5.  From  the  Chapter  on  “ Social  and  Industrial  Developments  since 
1834,”'^  it  seems  clear  that  the  present  organisation  of  industry,  with 
its  excessive  specialisation  and  universal  application  of  machinery,  has 
raised  the  standard  of  work  required  from  the  ordinary  operative. 
From  such  an  organisation,  many,  we  fear,  owing  to  want  of  original 
capacity  and  want  of  early  training,  must  always  be  excluded  and  fall 
into  intermittent  and  ill-paid  occupations. 

0.  Trade  Union  regulations  have  worked  in  the  same  direction.  The 
“ standard  wage  ” is  based  on  the  assumption  that  the  worker  employed 
is  worth  that  wage  to  his  employer ; if  the  employer  does  not  consider 
him  so,  the  man  is  dismissed. 

7.  The  same  tendency  seems  to  have  been  strengthened  by  the  work- 
ing out  of  the  Employers’  Liability  Act  and  the  Workmen’s  Compensa- 
tion Acts.  Whatever  be  the  cause,  the  fact  remains  that,  since  the 
passing  of  these  Acts,  the  number  of  injuries  registered  has  constantly 
increased.  Against  the  undue  extension  of  this  liability,  the  insuring 
bodies,  whether  employers  themselves  or  outside  companies,  must  pro- 
tect themselves,  and  the  system  necessarily  excludes  many  who  cannot 
fulfil  the  insurance  standard  whatever  it  may  be.  Those  presumably 
more  liable  to  accident,  though  still  more  or  less  efiicient,  are  excluded, 
and  a new  standard  of  ability  is  created  which  reacts  on  industry 
generally.  A large  class  grows  up  of  partially  efficient  unemployed 
men.  They  accept  the  situation,  with  complaint,  indeed,  but  with  sub- 
mission, and  thus  assume  a new  position  which  imposes  on  society  many 
new  anxieties  and  difficulties. 

8.  We  have,  again,  evidence  to  show  that  industrial  demand,  as  it 
now  exists,  draws  many  younger  unskilled  men  into  a kind  of  employ- 
ment, in  its  early  stages  remunerated  by  a wage  which  will  not  increase 
at  any  later  period  of  their  lives  but  will  rather  diminish.  Such  a 
demand  in  effect  puts  a premium  on  want  of  skill ; if  it  be  inevitable,  it 
suggests  that  measures  should  be  taken  by  way  of  insurance  to  prevent 
in  part  the  evil  results  which  must  follow. 

9.  The  years  between  the  withdrawal  from  wage-earning  and  the 
pension  age  present  a more  serious  problem  than  ever  before.  Trade 
Union  regulations  make  it  difficult  for  men  skilled  in  the  great  trades 
to  work  on  at  their  trades  and  accept  a lower  wage,  and  partial  employ- 
ment is  more  difficult  to  get.  If,  as  frequently  happens,  there  is  not 
enough  put  by  to  cover  this  period,  insufficiency  of  means  or  the  accept- 
ance of  relief  seems  inevitable.  In  such  cases  the  fact  of  other  men 
getting  a State  pension  at  the  age  of  seventy,  on  the  ground  that  they 
are  unable  to  earn  a wage,  may  create  a feeling  of  injustice  on  the  part 
of  those  who  have  not  attained  the  age  and  are  yet  as  effectually  barred 
from  wage-earning. 

Unless,  therefore,  some  system  of  wages  graduated  according  to  age 
can  be  adopted,  it  is  clear  that  workmen  above  a certain  period  of  life 
will  for  the  future  find  it  more  difficult  to  keep  themselves  in  continuous 
employment.  We  do  not  forget  that  for  the  solution  of  these  and  other 
industrial  problems  we  may  look  with  growing  confidence  to  methods 

* Vol.  I.,  page  390. 
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of  remuneration  such  as  co-operation  and  co-partnership.  Of  their 
importance  and  promise  we  are  convinced ; but  we  have  felt  that  to 
deal  with  them  fully  would  take  us  far  beyond  the  terms  of  our 
reference. 

10.  We  seem  almost  driven  to  the  conclusion  that  a new  form  of 
insurance  is  required,  which,  for  want  of  a better  name,  we  may  call 
Invalidity  Insurance.  The  early  superannuation  of  the  best  workmen 
is  so  well  recognised  that  it  will,  in  all  probability,  give  rise  to  demands 
for  lowering  the  pension  age,  and  will,  at  some  point  or  other,  entail  a 
financial  burden  beyond  the  power  of  the  national  resources  to  bear. 

11.  We  have  made  strong  recommendations  as  regards  insurance 
against  temporary  unemployment,  but  this  does  not  meet  the  case  of  such 
persons  when  entirely  incapacitated  from  wage-earning.  It  would,  at 
any  rate,  be  more  agreeable  to  them,  and  more  consonant  with  the  feel- 
ing of  the  community,  that  they  should  fall  back  on  an  insurance  fund 
to  which  they  had  at  least  contributed  a part,  than  that  they  should  be 
forced  to  have  recourse  to  the  Public  Assistance  Authorities.  Such  a 
scheme  of  Invalidity  Insurance  strongly  appeals  to  us  as  calculated  to 
meet  many  of  the  evils  which  we  have  been  discussing. 

12.  One  thing,  however,  must  be  borne  in  mind.  Whatever  be  the 
risk  insured  against,  whether  it  be  sickness,  accident,  old  age  or  unem- 
ployment, the  possibility  of  such  insurance  depends  on  the  existence  of 
savings,  whether  these  savings  be  in  private  or  collective  hands,  or  be 
put  in  the  hands  of  the  State  by  taxes  which  represent  the  savings,  or 
what  otherwise  might  be  the  savings  of  its  citizens.  Insurance,  in 
short,  is  only  a method  for  the  utilisation  of  those  savings.  Whatever 
may  be  said,  in  order  to  insure,  some  people  must  have  saved,  indi- 
vidually or  collectively. 

13.  As  the  necessity  for  such  insurance  seems  to  arise  from  the  very 
organisation  of  industry  which  the  nation  has  adopted,  such  a fund,  it 
seems  to  us,  might  appropriately  be  supported  partly  by  contributions 
from  employers,  partly  by  contributions  from  employees,  and  partly  by 
a subsidy  from  the  State.  In  considering  the  amount  of  any  subsidies 
to  be  granted  by  the  State,  we  think  that  full  weight  should  be  given 
to  the  fact  that  a very  heavy  charge  has  recently  been  imposed  upon 
the  revenue  of  the  country  by  the  Statute  granting  gratuitous  old- 
age  pensions  to  all  above  70  years  of  age  who  comply  with  certain 
conditions. 

14.  Actuarial  inquiry  into  cost  of  invalidity  insv^rance. — We  have 
consulted  three  eminent  actuaries  as  to  the  weekly  premiums  for  which 
a man  aged  twenty-one  in  good  health  and  employed  in  a healthy  occu- 
pation could  insure  the  receipt  of  10s.  6d.  a week  during  the  first 
twenty-six  weeks  of  illness,  and  7s.  6d.  a week  during  the  remainder  of 
illness  up  to  age  sixty-five.  Mr.  T.  G.  Ackland,  F.I.A.,  taking  a 3 per  cent, 
basis,  places  the  amount  at  3'9d. ; Mr.  George  King,  F.I.A.,  assuming 
2|  per  cent,  as  the  rate  of  interest,  estimates  the  amount  at  3‘74d.,  and 
Mr.  F.  G.  P.  Neison,  F.I.A.,  at  3'62d.^  These  sums  are  little  in  excess  of 
the  average  weekly  fee  payable  per  child  at  school  up  to  1891,  and 
remitted  by  the  Act  of  that  year. 

15.  Though  we  have  obtained  a good  deal  of  information  from  the 
Board  of  Trade  concerning  systems  of  insurance  both  at  home  and 
abroad,  and  also  from  a number  of  witnesses  representing  the  provident 

^ Statistical  Appendix,  Part  XYI. 
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and  benefit  societies  of  this  country,  the  information  is  not  sufficient  to 
enable  us  to  make  specific  recommendations.  An  account  of  some  of 
the  foreign  systems  of  Insurance  will  be  found  in  the  following  Note. 
It  will  be  seen  that  none  of  them  exactly  meets  the  case,  and,  moreover, 
generally  the  schemes  have  not  been  long  enough  in  operation  to  enable 
us  to  judge  as  to  their  measure  of  success.  The  foundations  of  any 
future  legislation  ought  to  be  very  closely  scrutinised.  They  should  be 
broad,  solid  and  capable  of  continuous  extension,  and  the  organisations 
resting  upon  them  should  be  so  constructed  as  to  expand  automatically 
according  to  need.  The  great  trade  and  benefit  organisations  in  exist- 
ence in  this  country  ought  to  be  very  freely  consulted  before  any  pro- 
posals are  made  in  Parliament.  If  time  had  permitted,  we  might  have 
been  able  to  make  definite  recommendations  under  this  head,  but,  in 
view  of  the  urgent  necessity  of  laying  our  more  important  proposals 
before  Your  Majesty,  all  we  feel  justified  in  doing  is  to  state  our  opinion 
that  the  information  at  our  disposal  requires  to  be  supplemented  before 
legislation  can  be  attempted. 

NOTE  AS  TO  FOREIGN  SYSTEMS  OF  INSURANCE. 

I.  Danish  scheme. — In  Denmark  the  claim  for  statutory  assistance  in 
old  age  is  inability,  on  reaching  the  sixtieth  year  of  life,  to  provide 
what  is  necessary  for  the  maintenance  of  oneself  and  such  dependants 
as  have  a claim  to  entire  support,  or,  in  case  of  sickness,  inability  to 
provide  medical  relief  and  care.  The  poor  relief  authorities  settle  the 
cases  and  grant  the  allowances.  In  1905-6  the  average  allowance  per 
head  in  Copenhagen  was  £8  7s.  3d.  ; and  the  average  subvention  per 
head  £10  3s.  6d.  For  the  whole  country,  including  Copenhagen,  the 
average  figures  were  £6,  and  £8  Is.  lid. 

II.  The  following  figures  show  the  results  : — * 


— 

Heads  of 
families  and 
single  persons. 

Dependants. 

Communal 

grants. 

State  grants. 

31  December,  1892  - 

30,959 

12,867 

£ 

82,008 

£ 

53,883 

„ 1897  - 

39,048 

15,240 

112,080 

112,077 

„ 1902  - 

46,015 

16,791 

161,059 

161,059 

31  March,  1905  - 

49,490 

17,388 

186,764 

190,050 

III.  On  this  method  of  what  may  be  called  statutory  old-age  poor  relief 
it  is  clear  that  the  claimants  and  the  charges  tend  to  increase  seriously 
from  year  to  year.  But  the  scheme  reaches  the  labouring  classes.  It 
gives  them  relief  provided  by  State  and  communal  grants  at  sixty  years 
of  age ; and  what,  in  practice,  simplifies  administration  is  its  association 
with  the  Poor  Law. 

IV.  French  scheme. — Not  unlike  the  Danish  scheme  is  that  adopted 
in  France  in  1905  f for  the  assistance  of  the  aged,  infirm  and  incurable 
who  are  without  resources  {prives  de  resources). 

V.  The  claim  for  assistance  is  thus  defined  : — 

“ Every  Frenchman  who  is  without  resources,  and  either  more  than  seventy 
years  of  age,  or  suffering  from  an  infirmity  or  a malady  adjudged  to  be  incurable, 
receives  the  assistance  prescribed  by  this  law,  subject  to  certain  conditions.” 

* See  Statistisk  Jaarbog,  1901,  p.  115  ; 1905,  p.  120  ; 1907,  pp.  132-3  ; 1908,  p.  138. 

t Law  of  July  14th,  1905,  Sec.  1,  modified  according  to  Section  35  of  the  Financial 
Law  of  December  31st,  1907. 
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VI.  Lists  are  drawn  up  annually  by  the  bureau  d' assistance  of 
persons  who  fulfil  these  conditions  and  reside  in  the  commune.  The 
lists  are  revised  by  the  Municipal  Council,  who  settle  the  admission  to 
assistance  of  those  who  have  their  settlement  in  the  commune  and 
determine  the  conditions  under  which  they  shall  be  assisted,  whether 
at  their  homes  or  in  an  institution.  Provision  is  made  for  appeal.  The 
Departmental  Committee  settles  the  admission  to  assistance  of  persons 
who  have  a departmental  settlement,  subject  to  approval  by  the  General 
Council  of  the  Department  and  subject  also  to  appeal.*  The  approved 
claimants,  if  settled  in  the  commune  or  department,  have  relief  at  their 
homes.  But  with  their  consent  they  may  be  placed  in  institutions,  and 
there  maintained.  The  mode  of  assistance  which  is  adopted  in  each 
case  is  not  fixed  (na  aucun  caractere  dejinitif).  It  usually  consists 
of  a monthly  allowance — not  less  than  5 francs,  nor,  unless  in  excep- 
tional cases,  more  than  20  francs.  The  cost  is  met  by  the  communes 
and  departments  and  by  State  subvention. 

VII.  The  numbers  who  were  assisted  under  the  Act  in  1907  were 
340,610.t  The  estimate  of  the  number  to  be  assisted  in  1909  is 
495,000-1  The  charges  for  the  year  1907  on  the  Commune  Depart- 
ments and  the  State  may  be  taken  at  £1,961,980;  f the  charges  for  the 
year  1909  are  estimated  at  £3,760,000-1 

VIII.  Here,  too,  the  charges  appear  likely  to  increase  very  greatly. 
The  measure  is  a Poor  Law  measure  and  it  is  non-contributory  ; but 
allowance  is  made  for  other  resources  such  as  pensions  and  savings. 
The  allowance  thus,  as  in  our  Old  Age  Pensions  Act,  provides  a kind  of 
bonus  on  contingent  resources  up  to  a fixed  total.  In  France  this  fixed 
total  is  about  9 francs  a week.§ 

IX.  Belgian  scheme. — Both  the  Danish  and  the  French  schemes 
provide  not  only  for  old  age  but  also  for  infirmity ; but  neither  is  on 
a contributory  basis,  though  the  French  scheme,  as  we  have  just  said, 
is  so  applied  as  to  give  advantages  on  account  of  savings  up  to  a cer- 
tain point.  The  Belgian  scheme,  on  the  other  hand,  depends  on  volun- 
tary effort  stimulated  to  make  provision  by  reason  of  the  largeness  of 
the  bounty  it  receives.  As  aiming  at  a growth  in  thought  and  habit, 
it  cannot  reach  unskilled  labourers  so  immediately,  but  it  merits  very 
careful  consideration.  It  suggests  a method  which,  applied  to  medical 
insurance,  old  age,  invalidity,  and  also  to  accidents ; might  very  quickly 
harmonise  with  English  institutions  and  legislation  in  this  department. 

X.  The  following  brief  description  of  the  Belgian  Gaisse  de  Retraites 
is  compiled  from  the  Board  of  Trade  Report  on  Provision  for  Old  Age 
in  certain  European  Countries  (1899),  the  “ Transactions  of  the  Second 
International  Actuarial  Congress  ” (1898),  and  “ Le  Caisses  de  Retraites 
Ouvrieres,”  by  J.  Lefort  (1906). 

XI.  The  fund  was  first  instituted  in  1850  as  a system  of  deferred 
annuities,  to  be  bought  entirely  through  the  savings  of  the  recipient, 
but  working  under  the  guarantee  of  the  State,  and  bearing  interest  at 
the  rate  of  4J  per  cent.  The  principal  changes  in  the  present  position 
are  that  the  contributions  of  the  recipients  are  largely  subsidised,  and 
that  the  rate  of  interest  has  been  reduced  to  3 per  cent.  The  regula- 
tions under  which  the  fund  is  now  administered  are  as  follows  : — Any 

* Law  of  July  14th,  1905,  Secs.  7-18.  f L’Assistance  obligatoire  aux  Vieillards, 
aux  Infirmes,  et  aux  Incurables:  Edouard  Campagnole,  p.  50  (1908).  J The  Times^ 
October  30th,  1908.  § Law  of  July  14th,  1905,  Sec.  20. 
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person  over  eighteen  years  of  age  may  pay  money  into  the  Gaisse 
with  the  object  of  acquiring  an  annuity  for  himself  or  for  another 
person,  but  persons  into  whose  account  sums  are  paid  by  another  must 
not  be  under  six  years  of  age.* 

XII.  The  annuity  purchased  may  be  immediate  or  deferred,  and  the 
terms  of  purchase  may  provide  for  the  return  of  the  capital  at  the 
death  of  the  insured  person.  The  maximum  annuity  payable  to  any 
one  person  is  1,200  francs  (£48).  A deferred  annuity  may  be  purchased 
also  by  a single  payment  or  by  a series  of  payments,  of  which,  however, 
either  must  suffice  (having  regard  to  the  age  of  the  insured  person,  and 
the  time  of  life  fixed  for  the  commencement  of  the  annuity)  to  purchase 
an  annuity  of  at  least  1 franc  (9’6d.).  Sums  of  not  less  than  1 franc 
may  be  paid  into  the  fund,  but  they  are  treated  as  ordinary  savings 
bank  deposits  until  enough  has  been  paid  in  to  purchase  an  annuity  of 
1 franc. 

XIII.  The  age  at  which  an  annuity  is  to  become  payable  is  fixed  at. 
sixty-five,  but  a person  who  becomes  invalided  earlier  may  draw  his 
annuity  at  a rate  reduced  in  proportion  to  his  age.f  But  persons  whose 
incapacity  is  due  to  loss  of  a limb  or  an  organ  or  other  permanent  in- 
firmity arising  out  of  their  employments  may  draw  the  full  amount  of 
annuity  without  reduction. 

XIV.  Annuities  payable  by  the  Gaisse  cannot  be  assigned  or  attached, 
except  in  the  circumstances  provided  in  the  Civil  Code  respecting  the 
reciprocal  obligations  of  parents,  children  and  married  people.  In 
these  circumstances  annuities  exceeding  860  francs  (£14  8s.)  a year  may 
be  attached  to  the  extent  of  one-third,  provided  the  remainder  be  not 
less  than  £14  8s. 

XV.  A sum  of  25  francs  (£1)  as  burial  money  is  paid  out  of  the 
fund  to  the  relatives  of  deceased  annuitants  who  are  in  indigent  cir- 
cumstances. 

XVI.  The  various  steps  by  which  the  system  has  been  turned  from 
almost  complete  failure  in  its  earlier  years  to  a very  considerable  suc- 
cess are  suggestive.  Up  to  1887  the  fund  was  little  used,  except  for 
soldiers’  accounts  opened  by  Government.  In  1888  the  State  entered 
upon  a vigorous  propaganda  by  means  of  widely  distributed  pamphlets 
and  notices.  In  1890  the  Post  Oflfices  were  placed  at  the  disposal  of 
the  institution.  Progress  began,  but  still  slowly,  and  it  was  not  until 
1895  that  the  working  class  came  in  to  any  considerable  extent.  Since 
then  the  increase  has  been  rapid  amongst  the  workers,  who  in  1903 
numbered  87  per  cent,  of  the  whole  membership,  i.e.,  544,606  out  of 
624,086  (population,  6,000,000).  | This  success  is  attributable  mainly 
to  : — 

(1)  The  simplification  of  formalities  to  be  complied  with. 

(2)  The  reduction  to  1 franc  of  the  minimum  sum  for  deposit 
(1884). 

(3)  The  reduction  to  1 franc  of  the  minimum  amount  of  deferred 
annuity  (1896). 

(4)  An  appeal  to  employers  to  affiliate  their  workers  to  the  fund. 

(5)  The  subsidising  of  Friendly  Societies. 

XVII.  It  is  really  the  last  step  which  appears  to  have  been  most  in- 
fluential in  attracting  new  members  ; and,  in  entering  upon  this  policy, 
the  State  seems  to  have  been  influenced  by  the  fact  that  in  Belgium 

* Board  of  Trade  Report,  p.  29.  f Lefort,  p.  126.  | Ihid.^  p.  130. 
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Friendly  Societies  are  legally  prohibited  from  providing  life  annuities 
for  their  members.  In  1891  a subsidy  was  voted  to  be  divided  amongst 
recognised  Friendly  Societies,  in  proportion  to  the  number  of  new  sub- 
scribers to  the  fund,  and  the  amount  of  payments  made  to  it  through 
their  agency.  This  subsidy  was  renewed  annually  on  an  increasing 
scale  until  1900,  when  it  was  made  permanent  on  the  basis  of  a per- 
centage on  every  payment  (60  centimes  per  franc),  and  an  annual  sub- 
vention to  the  intermediary  society  of  2 fr.ancs  on  every  account  on 
which  at  least  three  francs  has  been  paid  during  the  past  year.  * The 
result  has  been  a rapid  increase,  both  in  the  number  of  societies  and  the 
number  of  accounts  opened.  The  number  of  affiliated  societies  increased 
from  232  in  1896  to  4,924  in  1903 ; while  the  number  of  new  accounts 
opened  annually  increased  from  10,549  in  1896,  to  114,978  in  1903.  t 

XVIII.  It  must  be  noted  that  many  of  these  new  societies  have  been 
formed  solely  for  the  purpose  of  bringing  new  subscribers  to  the  fund  ; 
they  are  sometimes  quite  small,  and  serve  no  other  function  than  that 
of  collecting  the  payments  at  the  homes  of  the  members  and  receiving 
the  subsidies.  I Nearly  all  of  them  are  said  to  be  organised  on  a political 
basis,  and  the  fear  is  sometimes  expressed  that  the  State  would  refuse  to 
recognise  them  if  their  politics  should  be  displeasing.  § 

XIX.  In  addition  to  the  State  subsidy,  these  societies  generally 
receive  subsidies  from  their  honorary  members,  from  their  provinces, 
and  sometimes  also  from  their  communes.  It  is  estimated  that  of  the 
whole  sum  invested,  55  per  cent,  is  due  to  personal  effort,  45  to  various 
subsidies.il 

XX.  So  far  it  is  said  that  the  fund  has  touched  only  the  Hite  of  the 
working  class,  and  it  is  feared  that  it  will  fail  to  attract  members  of  the 
poorest  or  of  the  least  provident  classes. H It  has  been  suggested  that 
for  those  who  are  really  poor,  recourse  should  be  had  to  charitable 
societies  which  should  open  accounts  for  them,  while,  for  the 
improvident,  it  is  suggested  that  their  employers  might  make  enrolment 
compulsory.  More  promising  than  either  plan  would  seem  to  be  the 
movement  which  is  taking  place  in  the  elementary  schools,  where 
societies  are  formed  by  the  teachers,  who  collect  the  smallest  sub' 
scriptions  from  the  children,  and  are  paid  a small  premium  in  proportion 
to  the  sums  paid  in.  These  school  societies  are  recognised  by 
Government,  and  in  1901  they  numbered  several  hundreds,  while  more 
than  2,000  Friendly  Societies  had  a school  section  for  the  same 
purpose.  ** 

XXI.  Two  points  remain  to  be  noticed.  As  a temporary  measure  the 
law  of  1900  provides  a pension  of  65  francs  for  indigent  workers  already 
over  sixty-five,  and  for  those  who  were  over  fifty-five  on  January  1st, 
1901,  when  they  shall  reach  the  age  of  sixty-five,  ff  The  granting  of 
these  pensions  is  left  to  local  Comites  de  Patronage,  and  some  com- 
plaint is  made  of  the  facility  with  which  they  are  given  ; over  40 
per  cent,  of  the  population  over  sixty-five  having  received  them  in  1901. 1 1 

XXII.  The  second  point  is  the  fact  that  the  savings  may  be  returned. 
“ Sums  are  paid  into  the  Gaisse  by  Friendly  Societies  for  their  members 
on  one  or  other  of  the  following  conditions  : — 

(1)  That  when  the  pensioner  dies,  the  capital  be  handed  over  to 
the  Society  for  the  benefit  of  its  own  funds. 

* Lefort,  p.  126.  f P-  129. 

ftp.  126.  Up- 138. 
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' (2)  That  when  the  pensioner  dies,  the  capital  be  handed  over  to 

his  own  family. 

(3)  That  no  capital  be  returned.  In  this  case  the  rate  of  pension 
is  much  higher  than  in  either  of  the  other  two  cases. 

XXIII.  The  last-named  arrangement  is,  however,  but  little  approved 
of  by  the  workmen’s  families,  and  by  far  the  greater  number  of  invest- 
ments are  made  in  accordance  with  the  second  arrangement  by  which 
the  capital  is  paid  over  to  the  family  on  the  decease  of  the  member.”  * 

The  contributions  made  by  the  State  are  on  a non-returnable  basis. 

XXIV.  — Question  of  applicahility  of  Belgian  system  to  England. — 
This  scheme  seems  to  contain  much  that  is  applicable  to  conditions 
existing  in  this  country.  The  element  which  is  peculiarly  applicable  is 
the  utilisation  of  Friendly  Societies  and  the  encouragement  of  their  work. 
Special  advantages  might  fairly  be  accorded  to  members  of  Friendly 
Societies,  in  return  for  the  services  of  the  society  in  collecting  and 
remitting  payments.  By  making  the  fund  a centralised  one,  under  the 
guarantee  of  the  State  (as  in  Belgium),  the  necessity  of  any  further 
interference  with  the  management  of  societies  than  that  at  present 
involved  in  their  registration  would  be  avoided.  In  England  the 
Friendly  Societies  have  never  been  organised  as  political  agencies,  and 
it  might  be  well  to  guard  against  any  such  development  by  recognising 
for  the  purposes  of  the  fund  only  such  societies  as  were  really  mutual 
benefit  societies,  granting  sick  pay  to  their  members.  The  benefits  of 
State  subsidy  would  then  be  accorded  only  to  permanent  invalidity. 

XXV.  The  following  figures  show  the  working  of  the  Belgian 
system  : — f 


— 

New  Savings 
Books. 

Old  Savings 
Books. 

Contributions 
not  returnable. 

Contributions  j 
returnable.  , 

i 

1 

Number  of 
Mutual  Aid 
Societies. 

Balance  on 
Deposits. 

Pensions  paid. 

Invested 

Funds. 

1898  - 

1900  - 

1906  - 

43,873 

136,384 

86,151 

288,156 

719,732 

2,138,576 

£ 

89,365 

102,650 

310,118 

£ 

50,864 

102,192 

238,156 

4,996 

7,079 

£ 

22,553,131 

26,460,303 

32,483,717 

£ 

45,793 

54,872 

66,159 

£ 

872,387 

1,187,877 

3,823,268 

XXVI.  The  table  shows  what  a very  great  incentive  to  insurance  the 
bonus  of  the  Government  has  given.  The  machinery  of  the  Act  is  very 
simple  also,  and  all  the  trouble,  heartburnings  and  often  litigation  that 
follow  on  adjudication  on  individual  claims  are  avoided. 

XXVII.  German  Scheme. — In  Germany  there  may  be  said  to  be  three 
public  insurances,  the  Accident  Insurance,  with  which  is  closely  related 
the  Sick  Insurance,  and  the  Invalidity  Insurance,  with  which  again  the 
Old-Age  Insurance  is  so  closely  related  that  the  latter  may  be  considered 
as  merely  supplementary  to  it. 

(I)  Accident  Insurance. — The  Accident  Insurance  led  up  to, 
and  almost  necessitated,  the  Sick  Insurance.  “ All  workmen  and 
managers,  the  latter  in  so  far  as  their  yearly  wage  or  salary  does  not 
exceed  £150,  are  according  to  this  law  insured  against  the 
consequences  of  accidents  which  may  occur  in  their  industry, 

* Board  of  Trade.  Report,  p.  31.  f Annuaire  Statistique  de  la  Belgique. 
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while  they  are  engaged  in  it ; ” and  definitions  follow.  The  word 
“ manager  ” has  a side  connotation.  ^ 

The  object  of  the  insurance  is  to  provide  for  compensation 
proportioned  to  the  loss  which  ensues  from  injuries  to  the  body 
or  from  death.  ^ In  the  case  of  injuries,  there  is  provided  as 
compensation  for  loss  from  the  beginning  of  the  fourteenth  week 
after  the  occurrence  of  the  accident  : — 

1.  Free  medical  treatment,  medicine  and  other  medical  aid. 

2.  An  allowance  during  the  continuance  of  unfitness  for 
work.  If  it  be  a full  allowance,  it  consists  of  66f  per  cent, 
of  the  year’s  earnings ; if  a part  allowance,  it  consists  of 
some  lesser  sum  than  this  reckoned  according  to  the  degree  of 
incapacity  for  work  which  has  ensued. 

The  earlier  weeks’  illness  are  met  by  the  sick  insurance.  ^ In 
case  of  death  the  compensation  is : — 

1.  As  burial  money,  the  fifteenth  part  of  the  year’s  wages, 
but  at  least  not  less  than  fifty  shillings. 

2.  Allowances  to  dependent  relations,  proportioned  to  the 
wages,  from  the  day  of  death.  Thus  a widow  would  receive  an 
allowance  equal  to  20  per  cent,  of  the  year’s  wages  ; and  so  a 
child  up  to  the  age  of  18.  ^ 

The  contributions  are  assessed  on  the  employers  according  to 
wages  and  risks. 

(2)  8ich  Insurance. — The  Sick  Insurance  is  managed  chiefly  by 
groups  of  associations.  The  assurance  is  compulsory  on  workmen 
and  on  employees  who  have  yearly  salaries  up  to  £100  and  are 
engaged  in  trade  or  commerce.  (For  agriculture  and  home  industries 
there  are  special  rules.) 

The  contributions  are  met  two-thirds  by  the  employees  and  one- 
third  by  the  employers. 

The  benefits  are  medical  treatment  and  sick  pay  for  thirteen 
weeks  at  the  rate  of  50  per  cent,  of  the  average  daily  wages  ; or  free 
treatment  at  a hospital  with  half  sick  pay  for  the  family.  Con- 
finements also  are  provided  for,  and  burial. 

(3)  Invalidity  and  old-age  insurance. — Lastly,  as  a third  form 
of  insurance,  an  Invalidity  and  Old-age  Insurance  supplements  the 
Sick  Insurance.  The  insurance  is  compulsory  on  all  wage  earners, 
as  defined,  managers,  foremen  and  others  who  have  a salary  of  less 
than  £100.  The  employers  and  employed  each  contribute  half  of 
the  necessary  funds,  and  the  State  contributes  fifty  marks  for  each 
annuity.  ® 

XXVIII.  Persons  who  do  not  come  within  the  terms  of  the  Act 
may  insure  voluntarily  if  their  wage  does  not  exceed  £150  ; and  there 
are  other  classes  of  persons  also  who  are  allowed  to  insure,  such  as 
small  employers  and  home  workers.  ® 

XXIX.  The  object  of  the  insurance  is  the  claim  to  receive  a pension  or 
allowance  in  the  case  of  inability  to  work  or  of  old  age.  The  allowance 
for  invalidity  is  payable  irrespective  of  the  age  of  the  insurer  and  con- 
tinues during  inability  to  work.  If  the  inability  to  work  is  due  to  an 
accident,  the  claim  for  the  invalidity  allowance  is  valid  only  in  so  far  as 
the  latter  exceeds  the  allowance  granted  for  the  accident."^ 

^ Gewerbe  Unfallversicherung  Gesetz  5 July,  1900,  § 1.  ^ Ihid.^  § 5.  ^ Ihid.^  §§  12, 
15.  ^ Ihid.y  §§  16,  17.  ^ Invaliden  Versicherungs  Gesetz,  1899,  § 1.  ^ Ibid.^  § 14. 
Ubid.,  § 15. 
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XXX.  The  old-age  allowance  is  payable  without  regard  to  the  question 
whether  the  insurer  is  or  is  not  able  to  work. 

XXXI.  An  insurer  who  is  not  permanently  unable  to  work,  but  who 
has  been  unable  to  work  for  twenty-six  weeks  continuously,  receives  an 
allowance  for  the  further  period  of  his  inability  to  work.  ^ 

XXXIl.  If  an  insurer  is  so  ill  that,  as  a consequence  of  his  illness,  he 
has  to  be  cared  for  in  order  to  prevent  his  becoming  unable  to  work  and 
thus  claiming  an  invalid  allowance,  the  insurance  office  is  required  to 
allow  him  to  undergo  medical  treatment  within  such  limits  as  may 
appear  to  them  suitable.  The  insurance  office  can  do  this  by  bringing 
the  sick  person  into  a hospital  or  convalescent  home.  The  charges  for 
this  institutional  treatment  fall  not  on  the  Sick  Insurance  Fund  but  on 
the  Invalid  Insurance. 

XXXIII.  During  this  treatment  a relief  allowance  has  to  be  paid  for 
such  dependants  of  the  insurer  as  he  has  hitherto  maintained  out  of  his 
wages,  if  the  insurer  does  not  come  within  the  terms  of  the  legal  pro- 
visions for  the  sick.  This  relief  insurance,  in  so  far  as  the  insurer  was 
under  the  legal  provision  for  the  sick  up  to  his  coming  into  relation  with 
the  insurance  office,  amounts  to  one-half  of  the  sick  pay  allowed  to  him 
during  the  legal  continuance  of  the  sick  relief,  besides  a fourth  of  the 
customary  local  daily  wage  of  the  ordinary  day  labourer  in  the  place 
where  he  was  last  employed  or  last  resided.  ^ 

XXXIV.  Accident  Insurance. — These  funds,  it  will  be  noted,  are 
very  closely  related  the  one  to  the  other.  They  apply  chiefly  to  wage- 
earners  and  to  employees  who  earn  less  than  2,000  marks,  or  £100  a 
year,  and  they  give  large  advantages  of  treatment  and  maintenance. 
The  following  table  shows  the  totals  paid  in  certain  years  for  com- 
pensation for  injuries  due  to  accidents  : — 


l 

Accidents  Insurance 
Compensation  for 
Injuries. 

1890  - - - - 

1895- 

1900  - - - - 

1 1905- 

1906  - - - - 

£ 

1,015,766 
2,506,289  i 

4,332,247  ! 

6,771,896  1 

7,221,843  3 1 

! 

XXXV.  Invalidity,  Sick,  and  Old  Age  Insurance. — The  following 
table  gives  the  number  of  current  pensions  or  allowances  under  their 
several  heads : — 


Years. 

Total. 

Of  these  : — 

i 

Invalid  Pensions. 

Sick  Pensions. 

Old  Age  Pensions. 

1st  January,  1897  - 

„ „ 1900  - 

„ „ 1905  - 

„ „ 1908  - 

365,625 

519,452 

897,406 

978,960 

161,670 

324,319 

734,955 

841,992 

5,118  (1901) 
16,985 

20,081 

203,955 

195,133 

145,466 

116,887^ 

^ Invaliden  Versicherungs  Gesetz,  1899,  § 16.  ^ Ihfd.,  § 18.  Amtliche  Nachrichten 

de  Reichs  Versicherungs  Amts  15  March,  1908,  p-  326.  * Ibid.,  p.  366. 
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XXXVI.  The  total  expenditure  upon  these  forms  of  insurance,  and 
upon  contributions  returned  to  insurers,  treatment,  home  care,  and  ex- 
traordinary expenditure,  has  been  in  the  following  years  : — 

£ 

1897  - - - - 2,994,691 

1900  — 4,636,463 

1905  7,911,000 

1906  8,301,957 

Of  the  last  sum  £5,864,076  were  paid  by  the  insurers,  employers  and 
employees,  and  £2,437,880  by  the  State.^ 

XXXVII.  The  wage-earning  population  which  is  dealt  with  in  Germany 
is  15  4 millions;  and  to  this  population  £8,301,957  was  paid  in  the  year 
ending  January  1st,  1908,  for  the  three  insurances,^  and  for  accident 
insurance  in  1906  £7,121,343.^  The  yearly  increment  of  pensions  for  in- 
validity appears  now  to  be  lessening,  and  the  old-age  pensions  vary  little 
in  number  from  year  to  year.  Perhaps,  except  in  the  case  of  the  accidents 
insurance,  a maximum  has  been  reached.  On  the  population  of  15,000,000 
the  number  of  current  pensions  is  6 per  cent. 

XXXVIII.  There  is,  we  believe,  no  reason  to  believe  that  there  has 
been  any  considerable  decrease  in  pauperism  or  in  Poor  Law  expenditure 
in  consequence  of  the  insurances,  judging  by  the  statistical  standards 
applied  to  poor  relief  in  Germany.  When  the  sick  allowance  has  run 
out  or  an  invalidity  allowance  is  not  sufficient,  on  an  application  to  the 
Poor  Authorities  it  is  frequently  supplemented  by  poor  relief.  The 
relief  per  head  is  thus  probably  larger  than  it  was.  The  existence  of 
three  funds  gives  rise  to  unnecessary  complications  and  expenditure.  It 
is  suggested  that  the  next  step  of  reform  will  be  the  consolidation  of  the 
funds  in  one  single  fund  with  one  insurance  payment  for  all  benefits.  ^ 
The  total  expended  by  the  working  classes  and  by  the  employers  through 
these  funds  is  very  large,  amounting  to  £15,000,000  a year  for  all  the 
insurance  purposes,  a sum  withdrawn  from  the  ordinary  circulation  of 
the  market  and  devoted  to  a special  purpose.  The  justification  for  this 
withdrawal  is  the  same  as  that  for  the  poor  rate,  namely,  that,  if  it  were 
not  for  compulsory  contributions,  the  money  would  not  be  forthcoming 
for  the  needs  of  the  people ; and  those  who  most  wanted  it  might  least 
obtain  it.  The  scheme  coincides  with  the  industrial  system.  The  levies 
are  made  out  of  wages  on  pay  days,  and  the  employers  act  as  agents. 
The  obligation  on  each  party  is  fixed  and  transformed  into  a monetary 
transaction.  It  is  accepted  as  part  of  the  business  system  of  the  country 
and  thus  becomes  a matter  of  routine  ; and  as  in  other  ranks  of  life 
insurance  through  insurance  societies  is  used  to  cover  most  of  the 
financial  risks  of  life,  so  in  these  classes  a national  insurance  in  great 
measure  supersedes  clubs  and  savings  banks  and  sick  funds. 

XXXIX.  If  a contributory  scheme  were  adopted  the  choice  would 
seem  to  lie  between  the  Belgian  system  and  the  German.  The  Belgian 
system  would  fall  in  with  the  great  Friendly  Societies  organisation  in 
this  country  and  might  be  supplemented.  The  insurances  of  the  country 
might  be  reorganised  on  such  a basis,  settling  the  purposes  to  which 
public  insurances  should  be  applied  and  defraying  the  expenses  in  great 
part  by  Government  grants  on  the  Belgian  lines. 

XL.  The  alternative  is  the  German  system.  To  produce  benefits 

^ Amtliche  Nachrichten  des  Reichs  Versicherungs  Amts  15  March,  1908,  p.  308.  ^ Ibid., 

p.  326.  ^ Ibid.,  p.  368.  Munsterburg  100,333. 
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according  to  the  standard  of  living  in  this  country  would  involve  the 
charging  of  considerable  premiums  and  the  laying  aside  of  a very  large 
capital.  But  ib  would  have  one  advantage.  It  would  make  a provision 
for  the  poorer  classes  at  once,  though  it  would  not,  like  the  Belgian 
system,  directly  stimulate  habits  of  self-support  and  thrift.  If  the 
formation  of  such  habits  is  of  the  first  importance,  more  important  than 
the  provision  of  relief  without  regard  to  them — then  the  Belgian  system 
is  the  better. 

XLI.  It  is  true  that  such  schemes  scarcely  touch  the  unskilled  worker, 
but  efforts,  in  the  first  instance  experimental,  might  be  made  in  this 
direction.  In  most  poor  districts  there  might  be  club  centres,  to  which 
by  arrangement  the  employers  might  pay  some  part  of  the  wage  to  the 
account  of  their  workmen,  who  would  thereby  become  contributing 
members  for  the  prescribed  benefit.  By  way  of  experiment  the  Treasury 
might  allow  the  Registrar  of  Friendly  Societies  to  appoint  one  or  two 
organisers  to  promote  or  extend  clubs  for  this  class,  in  co-operation  with 
the  employers  and  existing  societies  in  the  locality.  In  this  way  the 
contributory  system  might  be  extended. 

XLII.  Discussion  of  Memorandum  hy  Bishop  of  Lichfield,  Lord 
Avebury  and  Sir  Edward  Brahrook. — We  would  also  call  attention  to 
a Memorandum  which  has  been  submitted  to  us  by  the  Bishop  of  Lich- 
field, Lord  Avebury  and  Sir  Edward  Brabrook.  The  suggestions  made 
in  that  Memorandum  are  for  the  creation  of  a pension  fund  administered 
by  the  State,  and  are  summarised  under  the  following  heads  : — 

(1)  Registration  on  birth  fee. 

(2)  School  fee. 

(3)  Voluntary  contributions  of  payments  at  fixed  interest,  subject 
to  limit  of  £52  a year. 

(4)  Temporary  State  addition  to  contributions  of  persons  of  more 
advanced  age  not  qualified  to  receive  pensions. 

(5)  Temporary  provision  of  free  pensions  to  persons  too  old  to 
buy  any  pension,  subject  to  limit  of  income  and  to  a certain  amount 
of  discrimination. 

XLIII.  No  estimate  is  given  of  the  sums  necessary  to  be  paid,  but  it 
is  said  that  : 

“ The  registration  fee  and  school  pence  will,  in  the  generality  of  cases,  have  been 
adequate  to  provide  for  the  child  a pension  of  5s.  a week  at  the  age  of  seventy,  and 
a certificate  of  the  pension  that  has  been  ensured  by  those  payments  should  be 
granted  to  the  child.  It  should  at  the  same  time  be  intimated  to  the  child  that  he 
or  she  is  at  liberty  to  make  further  payments  to  the  pension  fund  administered  by 
the  State.  The  essential  condition  of  that  pension  fund  is  that  all  payments  made 
to  it  should  be  accumulated  at  a fixed  rate  of  compound  interest.  If  the  earnings 
of  the  investments  of  the  fund  do  not  in  any  year  amount  to  that  rate  of  interest, 
the  deficiency  is  to  be  voted  by  Parliament,  and  added  to  the  investments  of  the 
fund.  The  payments  to  the  pension  fund  should  be  voluntary,  and  might  be  applied 
to  increasing  the  amount  of  the  pension  already  earned,  or  lowering  the  age  at  which 
the  pension  may  be  claimed.  In  cases  of  persons  above  school  age,  or  scholars  for 
whom  pence  have  not  been  paid,  payments  to  the  pension  fund  might  be  made  of 
any  amount  at  any  time,  and  corresponding  cards  or  certificates  issued,  specifying 
the  pension  thereby  acquired.  No  person  should  be  entitled  to  insure  in  the  pension 
fund  any  sum  exceeding  in  the  aggregate  £52  a year — £1  a week. 
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16.  Origin  of  Law  of  Settlement  and  Removal. — The  origin  of  settle- 
ment extends  into  those  remote  periods  which  are  responsible  for  the 
body  of  judicially  recognised  custom  known  as  the  Common  Law.^  An 
early  legislative  recognition  of  a kind  of  settlement  may  be  found  in  the 
Statute  of  Labourers,  12  Ric.  II.,  c.  3,  which  enacts  that  “ no  servant  or 
labourer  . . . shall  depart,  at  the  end  of  his  term  out  of  the  hundred  . . . 
where  he  is  dwelling,  to  serve  or  dwell  elsewhere,”  without  “ a letter 
patent  ” ; ^ and  also  “ that  every  person  that  goeth  begging  and  is  able 
to  serve  or  labour  ” shall  be  punished  until  means  have  been  found  of 
securing  that  they  return  to  serve  and  labour  in  the  town  whence  they 
came.^  Also  “ beggars  impotent  to  serve  shall  abide  in  the  cities  and 
towns  where  they  be  dwelling,  and  if  the  people  of  the  said  cities  and 
towns  will  not  or  are  not  able  to  maintain  them  they  shall  withtake 
themselves  to  other  towns  and  cities  within  the  hundred,  or  to  the  town 
where  they  were  born,  and  shall  there  continually  abide  during  their 
life.”^  Thus,  with  the  well-known  qualification  that  all  relief  in  those 
days  was  voluntary  relief,  this  enactment  seems  a distinct  recognition 
by  Parliament  of  the  principle  of  referring  both  able-bodied  and  impotent 
applicants  for  relief  to  the  town  of  their  birth  or  residence.  The  Act 
for  Artificers  and  Labourers  (5  Eliz.,  c.  4)  controls  the  movement  of 
labour  on  the  same  general  principle  as  the  Act  of  Richard  II.  Settle- 
ment is  thus  due,  in  part,  to  the  desire  to  keep  labourers  available  in  the 
places  where  they  are  wanted,  and  at  the  same  time  to  keep  those  who 
beg  for  or  require  relief  within  their  parishes,  and  thus  prevent  mendi- 
cancy and  vagrancy.* 

17.  There  is  accordingly  a demand  for  settlement  on  two  grounds,  the 
regulation  of  labour  and  the  local  administration  of  relief.  And  when, 
as  after  the  Acts  of  Queen  Elizabeth  respecting  relief,  “ abiding  places  ” 
were  provided  and  “ work,”  there  was,  as  subsequent  Acts  show,^  a new 
attraction  as  between  parish  and  parish  from  the  point  of  view  of  the 
provision  of  “ employment  ” as  well  as  of  “ relief.” 

18.  The  Poor  Relief  Acts  of  1572,  1597,  and  1601,®  although  they  con- 
tained no  direct  reference  to  settlement,  incidentally  made  it  more 
important  by  making  each  parish  definitely  responsible  for  the  relief  of 
the  poor  and  by  requiring  that  there  should  be  a compulsory  rate  for 
setting  the  poor  to  work.  Indeed,  the  Act  of  Charles  II.  (1662),'^  under 
which  settlement  acquires  its  chief  significance  for  modern  Poor  Law, 
was  directly  due  to  the  difficulty  of  deciding  who  were  and  who  were 
not  the  poor  whom  the  parish  was  to  maintain  or  set  to  work  under  the 
Act  of  1601.  The  parish  authorities  were,  as  required  by  the  Elizabethan 
law,®  in  the  habit  of  providing  “ stock  ” for  setting  the  poor  to  work, 

* See  also  1 Edw.  YI.,  e.  3.  “ The  mayor  shall  see  all  maimed,  lamed,  sore,  aged  and 

impotent  persons,  who  cannot  otherwise  be  taken  for  vagabonds,  bestowed  and  provided 
for.” 

^ Report  to  Poor  Law  Board,  on  the  Law  of  Settlement  and  Removal.  H.C.,675, 1851, 
Coode,  p.  7.  “ History  of  the  English  Poor  Law,”  Yol.  I.,  Nicholls,  p.  56.  ^ Ihid.^ 

p.  58.  Ihid.^  p.  58.  ^ 3 Charles  I.,  c.  4.  14  Charles  II.,  c.  12,  etc.  ® 14  Eliz.,  c.  5. 

39  Eliz.,  c.  3.  43  Eliz.,  c.  2.  M3  & 14  Car.  II.  c.  12.  » 43  Eliz.,  c.  2. 
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and  were  desirous  of  defending  it  against  the  inroads  of  strangers,  much 
as  Distress  Committees  at  the  present  day  find  it  necessary  to  exclude 
from  their  relief  works  all  who  have  not  resided  one  year  in  their  dis- 
trict. In  order,  therefore,  to  prevent  “ the  great  discouragement  of 
parishes  to  provide  stock  when  it  is  liable  to  be  devoured  by  strangers,” 
and  “ to  prevent  the  perishing  of  any  of  the  poor,  whether  young  or  old, 
for  want  of  such  supplies  as  are  necessary,”  power  was  given  to  the 
parish  authorities  to  remove  within  forty  days  any  newcomer  to  such 
parish  where  he  was  last  legally  settled,  either  as  a native,  householder, 
sojourner,  apprentice,  or  servant,  for  the  space  of  forty  days  at  the 
least,  unless  he  gave  sufficient  security  for  the  discharge  of  the  said 
parish  to  be  allowed  by  the  justices.  This  removal  might  be  made 
though  the  newcomer  had  not  applied  for  relief.  It  was  the  safeguard 
against  prospective  chargeability.  Thus  forty  days’  residence  without 
removal,  or,  by  another  provision  of  the  Act,  occupation  or  a tenement 
of  £10  annual  value,  gave  a right  to  “ settle.”  Other  conditions  under 
which  settlement  could  be  acquired  were  made  legal  by  subsequent 
Acts,  and  in  1834  the  nine  various  modes  of  settlement  were  enumerated 
by  the  Royal  Commission. 

19.  The  power  of  removing  all  new-comers,  subject  to  certain  limita- 
tions, continued  until  the  Act,  35  George  III.,  which  prohibits  the 
removal  of  others  than  persons  actually  chargeable. 

20.  In  1817,  a Select  Committee  on  the  Poor  Laws  drew  attention  to 
the  expensive  and  embarrassing  litigation  to  which  the  laws  of  settle- 
ment had  given  rise,  and  to  the  fraud  and  chicanery  to  which  they  had 
given  occasion ; but  they  thought  “ that  something  short  of  a total 
repeal  of  the  law  of  settlement  ” would  meet  the  evils  of  which  com- 
plaint was  made,  and  they  proposed  several  important  simplifications. 
As  to  litigation  they  pointed  out  that  the  money  expended  in  litigation 
and  the  removal  of  paupers  in  1815  amounted  to  £287,000,  while  the 
appeals  against  orders  for  removal,  entered  at  the  previous  four  Quarter 
Sessions  amounted  to  4,700.^  The  Royal  Commission  of  1832  wrote  in 
the  strongest  terms  against  settlement,  and  were  in  favour  of  its  entire 
abolition,  but  they  did  not  include  a recommendation  for  its  abolition 
among  their  recommendations.^  A Select  Committee  in  1847  passed  a 
series  of  resolutions  against  the  law,  but  “ though  not  agreeing  to  a 
report,  they  were  united  in  condemning  the  narrow  area  of  rateability.” 
The  Commission,  appointed  by  Mr.  Charles  Buller : — 

“ Established  beyond  question  all  the  evils  that  followed  from  the  system  of 
parochial  settlement,  the  clearing  of  parishes,  the  driving  the  poor  out  of  them,  and 
thrusting  them  into  places  already  overcrowded,  and  into  dwellings  more  fitted  for 
beasts  than  for  human  beings.” 

In  1854  and  1860  two  other  Select  Committees  of  the  House  of  Com- 
mons again  considered  the  operation  of  the  laws,  and  in  the  Acts  of 
1865  and  1876,  large  simplifications  and  changes  were  made.  The  status 
of  irremovability  was  adopted.  A residence  of  one  year  on  certain 
conditions  gave  irremovability  ; and  in  1876  it  was  agreed  that  a con- 
tinuous residence  of  three  years  should  give  settlement.  In  1879,  a 
Select  Committee  of  the  House  of  Commons  recommended  the  abolition 
of  the  law,  but,  partly,  no  doubt,  owing  to  the  adoption  of  Union 
chargeability,  no  important  change  in  the  Jaw  has  been  made. 

21.  View  of  Commissioners  of  1834. — We  would  now  deal  with  the 

^ Report  from  the  Select  Committee  on  the  Poor  Laws,  462,  1817,  p.  26.  Report  of 
Poor  Law  Commission,  1832  [Cd.  2728],  1905,  pp.  152-64,  344-6. 
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question  more  at  length,  from  the  year  1834  to  the  present  time.  In 
1834  the  nine  methods  in  force  for  obtaining  a settlement  were  as 
follows  : (1)  birth ; (2)  parentage  ; (3)  marriage ; (4)  estate ; (5)  appren- 
ticeship ; (6)  renting  a tenement ; (7)  payment  of  parochial  rates  ; (8) 
serving  a parochial  office  ; (9)  hiring  and  service.^  The  Royal  Commis- 
sion described  at  length  the  evils  arising  from  settlement,  the  fraud,  the 
neglect  of  the  paupers’  interests,  the  litigation,  and  perhaps  worst  of  all 
the  stagnation  of  labour  due  to  the  labourer’s  fear  of  “ losing  his  parish  ” ; 
and  they  concluded  by  saying : 

“ These  evils  arise  almost  exclusively  from  the  heads  of  settlement,  which  were 
introduced  in  consequence  of  the  13  & 14  Car.  II.,  and  might  be  almost  entirely 
removed  if  those  heads  of  settlement  were  put ‘an  end  to.  But  there  are  others 
greater  and  more  extensive,  which  rise  from  the  mere  existence  of  a law  of 
settlement  whatever  the  law  may  be,  which  increase  in  intensity  in  proportion  as 
the  limits  of  the  district,  which  has  to  support  what  are  called  its  own  poor,  are 
restricted,  and  could  be  mitigated  only  by  its  extension,  and  removed  only  by  its 
entire  abolition.”  * ^ 

22.  Nevertheless,  they  subsequently  recommended  that  settlement  by 
birth,  parentage,  and  marriage  should  be  retained.  The  introduction  of 
settlement  by  residence,  which  had  been  recommended  by  the  Committee 
of  1817,  they  definitely  rejected  as  likely  to  aggravate  existing  evils.® 
One  difficulty  which  they  anticipated  from  it  is  especially  interesting  in 
view  of  subsequent  history  : — 

“ Again,  the  demolition  of  cottages,  and  the  forcing  the  agricultural  population 
into  the  towns  and  the  parishes  in  which  property  is  much  divided,  though  we  fear 
that  they  must,  to  a certain  degree,  arise  under  any  law  of  settlement  whatever, 
would  be  much  promoted  by  a law  which  would  fix  on  a parish  every  labourer  who 
should  have  been  allowed  to  reside  there  for  any  given  period,  unless  the  period 
were  so  long  as  to  render  the  law  almost  inoperative.”  ^ 

23.  Some  indication  of  the  extent  to  which  the  labourers  had  suffered 
may  be  found  in  the  further  recommendation  of  the  Commissioners 
that  : — 

“ Instead  of  the  present  mode  of  first  removing  a pauper,  and  then  inquiring 
whether  the  removal  was  lawful,  the  inquiry  should  precede  the  removal.”  ^ 

24.  Legislation  following  report  of  1834. — It  was  only  to  a very 
limited  extent  that  Parliament,  either  in  1834  or  subsequently,  adopted 
the  recommendations  of  the  Commissioners  with  respect  to  settlement ; 
and  the  existing  law  still  retains  eight  forms  : birth,  parentage,  mar- 
riage, estate,  apprenticeship,  renting  of  tenement,  payment  of  parochial 
rates  and  residence.  Here  it  will  be  seen  that  “ hiring  and  service  ” 
and  “ serving  an  office  ” have  been  omitted  ; while  residence  was  added 
at  a much  later  date  (1876),  carrying  out  the  recommendation  of  the 
Committee  of  1817.® 

25.  N on-resident  relief. — The  Royal  Commission  of  1832  foresaw  in 
their  Report  that  if  their  policy  of  refusing  outdoor  relief  to  the  able- 
bodied  were  carried  out,  questions  of  settlement  would  diminish  very 
much  in  importance'^ ; and  this  has  in  fact  happened.  A further  mitiga- 
tion of  the  hardship  arising  out  of  settlement  laws  is  found  in  the 
practice  of  some  Guardians  in  granting  “non-resident  relief.”  It  is 
generally  open  to  a Board  of  Guardians,  as  an  alternative  to  removing 

* The  meaning  of  the  quoted  passage  is  doubtful.  The  “ its  extension  ” obviously 
relates  to  “district”  and  not  to  “settlement.”  Does  not  its  abolition''  mean  also 
abolition  of  district  or  abolition  of  parochial  system  ? See  also  p.  165.  “ All  these  are 

the  natural  result  of  the  parochial  system,”  etc. 

^ Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  pp.  152-3.  ^ Ihid.^  p.  164. 
^ Ibid.,  p.  343.  ^ Ibid.,  p.  344.  ^ Ibid.  ® Adrian,  356-8.  ' Report  of  Poor  Law 

Commission,  1832  [Cd.  2728],  1905,  p.345. 
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a pauper  to  his  parish  of  settlement,  to  grant  relief  and  pay  it  by 
arrangement  through  the  Board  of  Guardians  or  other  agency  in  the 
parish  in  which  he  is  residing.  But  this  practice  was  found  at  that 
time  to  be  open  to  great  abuses. 

“ The  granting  of  non-resident  relief  continued  to  be  a widely  adopted  practice, 
because,  bad  as  it  was,  it  was  a less  costly  and  unjust  expedient  than  removal.  At 
Lady  Day,  1846,  there  were  82,249  persons  receiving  non-resident  relief,  and  Mr. 
Coode  points  out  that  though  this  practice  led  to  a large  amount  of  imposture, 
demoralisation  and  fraud,  yet,  if  we  reckon  2|  persons  as  affected  by  each  order  of 
removal,  it  had  prevented  some  32,899  warrants  of  removal.”  ^ 

26.  Limitation  of  power  of  removal. — In  1846  Parliament  passed  a 
Poor  Removal  Act  prohibiting  the  removal  of  any  person  who  had 
resided  in  a parish  for  five  years  “ next  before  the  application  for  the 
warrant,”  providing  that  the  five  years  did  not  include  residence  in  a 
prison  or  lunatic  asylum  or  hospital,  receipt  of  parish  relief,  etc.,  etc.^ 
Illegal  Removal. — It  is  significant  also  that  it  attached  a penalty  to 
the  offence  of  causing  any  poor  person  to  become  chargeable  to  a Union 
to  which  he  was  not  previously  chargeable,  by  i emoving  him  or  assist- 
ing him  to  remove,  and  such  penalty  attaches,  however  the  removal 
may  have  been  brought  about,  whether  by  direct  or  indirect  payment, 
by  facilities  of  conveyance,  by  promises  or  by  threats.^  The  Act  pro- 
vided that  no  warrant  should  be  granted  for  the  removal  of  a person 
becoming  chargeable  in  respect  of  temporary  illness,  nor  for  a removal 
of  a widow  within  twelve  months  after  her  husband’s  death  in  the 
parish.^  Settlement  hy  residence. — The  status  of  irremovability  thus 
created  was  further  developed  by  the  Poor  Removal  Act  of  1861,  which 
reduced  the  period  of  residence  from  five  years  to  three,  and  substituted 
residence  in  the  Union  for  residence  in  the  parish  and  by  the  Act  of 
1865  which  diminished  the  period  of  residence  to  one  year.®  Finally, 
in  1876 

“ It  was  enacted  that  where  any  person  shall  have  resided  for  the  term  of  three 
years  in  any  parish,  in  such  manner  and  under  such  circumstances  in  each  of  such 
years  as  would  in  accordance  with  the  several  statutes  in  that  behalf  render  him 
irremovable,  he  shall  be  deemed  to  be  settled  therein  until  he  shall  acquire  a settle- 
ment in  some  other  parish  by  a like  residence  or  otherwise.”  ^ 

27.  These  repeated  attempts  to  diminish  the  hardships  of  compulsory 
removal  represent  a compromise  between  the  desire  to  abolish  settle- 
ment altogether,  and  the  fear  of  leading  up  to  a national  poor  rate.  It 
was  thought  by  opponents  of  the  change  that  the  abolition  of  settle- 
ment involved  the  abolition  also  of  all  local  chargeability,  and  the  evils 
of  having  local  authorities  spending  a national  rate  were  felt  to  out- 
weigh those  of  removal.  In  1854  Mr.  Baines,  then  President  of  the 
Poor  Law  Board,  introduced  a Bill : “ To  abolish  the  compulsory  re- 
moval of  the  poor  on  the  ground  of  settlement,  and  to  make  provision 
for  the  more  equitable  distribution  of  the  charge  of  relief  in  the  Unions,” 
pointing  out  in  his  speech  that  if  all  the  orders  issued  in  1849  had  been 
executed  upwards  of  40,000  poor  persons  would  have  been  subjected  to 
the  hardship  of  compulsory  removal.®  The  Union  Chargeability  Act 
of  1865  was  opposed  in  the  House  on  two  grounds,  firstly,  because  it 
did  not  include  the  entire  abolition  of  settlement,  and,  secondly, 
because  it  was  feared  that  it  would  lead  ultimately  to  a national  rate.® 

28.  Recommendation  of  Committee  of  1879. — Subsequently,  in  1879 

^ “ History  of  Poor  Law,”  Vol.  III.,  Mackay,  p.  350.  ^ 9 & 10  Viet.,  c.  66,  Sec.  1. 

See  also  Adrian,  387.  ® Sec.  4.  ^ Sec.  2.  ® 24  & 25  Viet.,  c.  55,  Sec.  1. 

® 28  & 29  Viet.,  c.  79,  Sec.  8.  ^ Adrian,  366.  ® “ History  of  the  English  Poor 

Law,”  Vol.  II.,  Nicholls,  pp.  433-5.  * Ibid.^  Vol.  III.,  Mackay,  p.  363. 
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a Select  Committee  of  the  House  of  Commons  reported  strongly  in 
favour  of  the  abolition  of  compulsory  removal : — 

“Your  Committee  having  given  due  weight  to  the  various  arguments  and  opinions 
that  have  been  placed  before  them,  recommend  that  in  England  the  law  of  removal 
should  be  abolished,  and  that  for  the  purposes  of  poor  relief  settlement  should  be 
disregarded,  with  the  following  exception  : That  with  respect  to  seaport  towns, 
persons  landing  in  a destitute  condition,  and  immediately  applying  there  for  relief, 
be  chargeable  to  the  place  of  their  settlement  for  non-resident  indoor  relief.”  ^ 

29.  Since  then  the  only  change  in  the  law  has  been  that  effected  by 
the  Poor  Removal  Act  of  1900,  which  provides  that  a person  who  has 
resided  five  years  continuously  in  England  shall  not  thereafter  be  re- 
movable to  Ireland.^ 

30.  Appeals  to  Local  Government  Board  and  effect  of  Union  Charge- 
ability  Act. — But  the  situation  is  to  some  extent  modified  by  the  power 
given  to  Boards  of  Guardians  to  refer  disputed  cases  of  settlement  to 
the  Local  Government  Board  for  decision  in  order  to  avoid  litigation.  It 
is  partly  due  to  this  practice,  but  more  to  the  introduction  of  Union 
chargeability,  that  the  expenses  of  removal  and  of  litigation  have  very 
much  diminished  during  the  last  fifty  years. 

31.  As  we  have  seen,  for  a very  long  time  the  abolition  of  the  law  of 
settlement  has  been  strongly  advocated,  and  many  witnesses  have  placed 
that  view  before  us.  We  will  now,  accordingly,  consider  that  question, 
and  in  relation  to  it  the  questions  of  removal  and  non-resident  relief. 
Mr.  Joseph  Brown,  President  of  the  Poor  Law  Unions  Association,  says: — 

“ I believe  that  less  harm  would  result  in  any  case  from  the  abolition  of  the  law 
of  settlement  than  is  anticipated.  I question  whether  many  unions  obtain  the  relief 
by  settlement  which  they  imagine  they  do.  If  the  two  sides  were  carefully  estimated, 
I do  not  think  the  burden  would  be  serious  that  would  be  thrown  on  any  union, 
whilst  the  hardship  inflicted  on  many  a family  would  be  saved.  It  is  from  that 
standpoint  that  I dislike  the  law  of  settlement  and  removal.”  ® 

32.  The  Clerk  to  the  St.  Pancras  Board  would  like  to  see  settlement 
abolished  in  London  : — 

“ The  settlement  is  always  difficult  to  decide,  because  we  are  confronted  with  a 
great  tendency  to  evade  the  truth  on  the  part  of  the  people.  Sometimes  they  have 
an  objection  to  being  sent  back  to  their  homes,  and,  therefore,  we  have  to  prove 
everything.”  ^ 

33.  Sir  William  Chance  states: — 

- “A  very  necessary  reform  is,  to  my  mind,  the  final  and  complete  abolition  of  the 
law  of  removal  that  has  long  been  condemned,  and  so  lately  as  by  th^  Report  of  the 
Select  Committee  of  the  House  of  Commons  in  1879.  Such  a reform  would  put 
an  end,  at  once,  to  all  the  abuses  connected  with  non-settled  relief  and  non-resident 
relief.”  ^ 

34.  Mr.  Willis  Bund  states  : — 

“No  reform  in  dealing  with  the  sick  poor  can  be  carried  out  without  a change 
in  the  law  of  settlement.  The  best  thing  would  be  to  abolish  it  entirely,  but  if 
that  cannot  be  done  to  make  the  county  the  area  of  settlement,  not  the  union,  and 
to  make  six  months  residence  or  employment  sufficient  to  give  a settlement.”  ® 

35.  Mr.  John  Laverack  states  : — 

“ Law  of  settlement  should  be  done  away  with,  relieving  paupers  wherever  they 
become  chargeable.”  ^ 

36.  Mr.  Cripps,  K.C.,  would  : — 

“ Strongly  advocate  the  abolition  of  the  law  of  settlement.”  “ I look  upon  the 
law  of  settlement  as  really  a survival  of  the  old  penal  laws,  and  it  ought  to  have 
been  done  away  with,  I think,  when  the  parish  was  no  longer  the  unit,  and  the  union 
was  made  the  unit.  With  the  county  as  the  unit,  I think  there  would  be  no  necessity 
for  it  at  all.”  ® 

^Report  from  Select  Committee  on  Poor  Removal,  H.C.,  282,  1879,  p.  v.  See  also 
Adrian,  409.  ^ 63  & 64  Viet.,  c.  23,  Sec.  1.  See  also  Adrian,  390.  ® Brown,  25118. 

^ Millward,  18906.  ® Chance,  27061  (64).  ® Bund,  76546  (16).  7 Laverack,  76227 

(4).  « Cripps,  76394  (4),  76422. 
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87.  The  abolition  or  simplification  of  the  law  of  settlement  is  one  of 
the  reforms  most  generally  urged  upon  the  Commission  by  Boards  of 
Guardians  and  their  Chairmen  throughout  the  country.  Thus  37  re- 
commended that  the  law  should  be  “ abolished,”  25  others  that  it  should 
be  “ simplified  or  abolished,”  and  a further  198  that  the  law  and  decision 
of  settlement  should  be  simplified.^ 

38.  In  view  of  much  of  this  evidence  it  may  be  asked  with  some 
reason  why  the  Legislature  has  refrained  from  abolishing  the  law  of 
settlement.  The  evidence  that  we  have  received  indicates  the  answer. 
In  urban  centres  at  the  present  time  there  is  a feeling  that  the  law  of 
settlement  limits  to  a certain  extent  the  local  chargeability  of  the 
pauperism  which  arises  among  migrants  in  a moving  and  changing 
population.  And  this  feeling  is  accentuated  perhaps  in  cities  which  are 
large  seaports  or  are  close  to  such  seaports,  like  Liverpool  and  West 
Derby There  is  also  the  general  feeling  that  it  is  fair  that  the  place 
to  which  an  applicant  is  attached  by  some  tie  of  settlement,  such  as 
birth,  parentage,  or  continued  residence,  should  be  responsible  for  his 
maintenance.  “ There  is  a certain  amount  of  fairness  in  the  law.”  ^ 
On  the  other  hand,  it  must  be  admitted  that  settlement  now,  and  in  its 
present  form,  neither  restricts  the  mobility  of  labour,  nor  makes  it  more 
difficult  for  the  poor  to  find  houses  in  their  Unions.  We  do  not  believe 
that  the  prospect  of  becoming  removable  as  a pauper  is  at  present 
sufficiently  imminent  to  the  majority  of  workmen  to  act  as  a deterrent 
to  them  in  moving  into  a district  where  they  hope  to  get  work.  More- 
over, the  old  tradition  of  the  labourer  that  he  was  settled  in  a particular 
parish  and  that  it  was  dangerous  to  move  from  it  for  fear  that  he  should 
lose  his  settlement  has  long  since  disappeared.  A status  of  irremov- 
abilit}^  may  be  acquired  in  any  Union  by  one  year’s  residence^  and  a 
settlement  by  three  years’  residence^  in  any  parish,  and  there  is  no 
evidence  to  show  that  the  fear  of  getting  inadequate  relief  in  a par- 
ticular Union  has  any  appreciable  influence  on  the  economic  influx  of 
labour  into  that  Union.  We  are  inclined,  therefore,  to  agree  with 
Mr.  Davy  that  the  law  of  settlement  as  now  administered  has  no  serious 
effect  on  the  mobility  of  labour.® 

39.  Hardship  of  removal. — But  other  arguments  are  used.  One  is 
that  the  law  of  settlement  is  the  cause  of  hardship  to  the  poor."^  During 
the  year  1907  upwards  of  12,000  persons,  or  one  out  of  every  141 
paupers,  were  removed  from  one  Union  to  another  in  England  and 
Wales.*  The  law  of  settlement  led  to  the  law  of  irremovability  ; and 


* Removal  is  more  frequent  in  urban  Unions  than  in  rural  Unions,  as  the  following 
figures  show  : — 


One  removal  amongst 

London  72  paupers 

Extra-Metropolitan  Unions 


Wholly  urban 
Mainly  urban 
Mainly  rural 
Wholly  rural 



- 148 

- 183 

- 289 

- 366 

England  and  Wales 

- 141 

Moreover,  this  movement  takes  place  principally  between  the  urban  Unions,  and,  upon 
the  whole,  the  movement  is  slightly  to  the  advantage  of  those  Unions,  the  rui-al  Unions 
receiving  a rather  larger  number  of  paupers  than  they  remove. 

‘ Vide  Appendix.  ^ Cleaver,  35887  (12),  35894.  Macdonald,  Vol.  IV.,  App.  xlv.  ( 13). 
Cutter,  19332.  ^ 28  & 29  Viet.,  c.  79,  Sec.  8.  " 39  and  40  Viet.,  c.  61,  Sec.  34. 

« Davy,  3895.  " Ibid.,  2549  ; Brown,  25121  ; Gaunt,  Vol.  IV.,  App.  Ixxii.  (14). 
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the  existence  of  this  law  is  in  itself  evidence  of  the  recognition  of  the 
hardship  resulting  from  an  untempered  law  of  settlement.  It  has 
seemed  hard,  for  instance,  that  a person  who  has  acquired  new  ties  in 
the  place  where  he  has  resided,  in  the  event  of  his  receiving  Poor  Law 
relief,  should  be  liable  to  removal  to  his  native  place,  if  his  settlement 
is  a settlement  by  birth.  And  similarly,  in  other  circumstances  which 
entail  settlement,  such  as  parentage,  or  marriage,  or  residence.  To 
modify  this  hardship,  as  we  have  seen,  a person  who  is  ill  temporarily 
cannot  be  removed,  though  he  be  not  settled  in  the  Union  in  which  he 
becomes  chargeable  ; nor  can  a widow  be  removed  within  twelve  months 
of  her  husband’s  death  ; and,  finally,  a residence  of  one  year  now  renders 
a pauper  irremovable.  The  hardship,  however,  is  still  felt  where  re- 
moval is  in  all  cases  insisted  on. 

40.  28  & 29  Viet.,  c.  79,  Sec.  3. — On  the  other  hand,  the  fact  should 
not  be  overlooked  that,  in  a large  number  of  cases  of  removal,  removal 
has  been  beneficial.  Children  have  been  returned  to  parents  and  aged 
people  to  relations  or  friends.  And  whole  families  have  been  sent  back 
to  their  native  places  on  their  failure  to  succeed  in  some  locality  to 
which  they  had  been  allured  by  false  pretences.  This  point  was  brought 
out  before  the  Select  Committee  of  1879,  among  other  witnesses  by 
Mr.  Higgins,  removal  oflScer  for  the  Parish  of  St.  Pancras,  and  appar- 
ently the  only  witness  before  the  Committee  who  was  continually  in 
contact  with  persons  under  orders  of  removal.  Mr.  Higgins  points  out 
that,  under  the  law  of  removal,  in  one  year  alone  the  St.  Pancras 
Guardians  were  able  to  return  to  their  parents  in  the  country  200 
unfortunate  girls  who  otherwise  would  have  gone  to  swell  the  ranks  of 
prostitutes  in  London.^ 

41.  In  1905-6,  £270,728  was  received  by  Boards  of  Guardians  in 
repayment  of  relief  given  by  them  to  paupers  not  settled  in  their 
Unions,  and  the  amount  appears  to  be  increasing.^  On  81st  March, 
1906,  the  number  of  persons  in  receipt  of  non-resident  relief  was  21,884.^ 
About  one-half  of  these  persons  are  aged,  and  Mr.  Davy  suggests : — 

“ I think  that  in  the  case  of  people  over  sixty  it  is  a great  hardship  that  they 
should  be  removed  against  their  will,  and  I unhesitatingly  recommend  that  no 
removals  of  persons  over  the  age  of  sixty  or  sixty-five  should  be  allowed.  If  that 
were  done  we  should,  to  a great  extent,  automatically  put  an  end  to  non-resident 
relief.” 

42.  In  certain  cases  it  is  at  present  within  the  powers  of  Boards  of 
Guardians  to  give  non-resident  relief  to  their  own  paupers,  and  they  may 
pay  non-settled  relief  to  the  paupers  of  other  Unions.^  Unions  which 
are  “strict”  in  their  administration  frequently  refuse  to  do  either,  and 
insist  upon  removal.®  This  course  is,  in  many  cases,  a great  hardship 
to  old  people  or  those  who,  on  account  of  some  physical  or  mental 
disability,  are  best  cared  for  when  living  with  their  friends  or  relatives  ; 
and  if  removed  they  are  placed  in  institutions  at  a greatly  increased 
cost. 

43.  N on-resident  relief. — A person  who  has  resided  for  twelve  months 
in  a Union  cannot  be  removed  or  charged  to  his  Union  of  settlement; 
but  this  does  not  gain  a settlement  for  him.  On  the  other  hand,  if  he 
becomes  chargeable  before  he  has  resided  in  the  Union  uninterruptedly 

^ Report  of  Select  Committee  on  Poor  Removal,  H.C.  282,  1879,  Higgins,  2122,  2216, 
p.  113.  2 Thirty-Sixth  Annual  Report,  Local  Government  Board  [ Cd.  3665],  1907, 

p.  cxxxviii.  ^ Statistical  Appendix,  Part  II.,  Table  2.  ■*  Davy,  2549.  ^ Ibid., 

2987.  « Ibid.,  2423. 
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(with  certain  exceptions)  for  twelve  months,  he  may  receive  non-resident 
relief  from  the  Guardians  of  the  Union  of  his  settlement.  This  relief  is 
administered  by  the  Authorities  of  the  Union  where  he  resides,  and  it  is 
obvious  that  the  Guardians  of  his  own  Union  have  to  trust  to  them 
entirely,  both  in  regard  to  the  investigation  of  his  circumstances  and  the 
necessity,  sufficiency,  and  continuance  of  the  relief  which  they  grant. 
There  is  often  found  to  be  a want  of  adequate  supervision,  when  the 
relief  is  granted  by  one  Board  and  administered  by  another,  and  Poor 
Law  officers  who  have  appeared  before  us  have  expressed  themselves 
very  strongly  against  it  on  these  grounds.  They  are  in  favour  of 
remedying  the  evil  by  making  removal  compulsory  except  in  the  case  of 
infirm  persons  living  with  relatives  who  look  after  them.^ 

44.  Non-resident  relief  has,  by  reason  of  its  careless  administration, 
led  to  evils  which  are  laid  at  the  door  of  the  Law  of  Settlement ; the 
evils  result  from  less  care  in  investigation,  discrimination,  and  super- 
vision being  exercised  by  the  authority  administering  the  relief,  because 
they  are  entitled  to  re-imbursement  by  the  authority  of  the  place  of 
settlement.  We  believe  that  these  evils  are  exaggerated.  Little  evi- 
dence has  been  given  which  leads  us  to  believe  that  the  evils  are  wide- 
spread ; at  least,  they  are  no  more  extensive  than  the  laxity  in 
administration  of  settled  relief.  Where  one  form  is  lax,  the  other  form 
is  usually  lax  also.  In  the  next  place,  persons  are  always  in  receipt  of 
relief  before  the  question  of  settlement  really  arises.  It  is  true  that,  on 
dealing  with  an  application  for  relief,  particulars  as  to  residence  which 
bear  upon  settlement  must  be  taken  down.  This  knowledge  of  its 
probably  being  a non-settled  case  rarely  enters  into  the  quality  of  relief 
in  the  first  instance.  It  is  not  dealt  with  as  a suitable  case  for  relief  on 
the  strength  of  possible  repayment,,  as  the  settlement  has  got  to  be 
proved  to  the  satisfaction  of  the  authority  of  the  place  of  settlement. 
It  may  therefore  be  said  generally  that  non-settled  cases  do  not  get 
relief  more  easily  than  a settled  case. 

45.  The  evils,  such  as  exist,  usually  occur  in  cases  in  which,  when 
once  relief  has  been  given,  and  the  place  of  settlement  proved  and 
repayment  obtained,  less  supervision  is  exercised,  and  changes  in  circum- 
stances are  not  notified  as  carefully  as  in  a settled  relief  case.  Such  a 
defect  in  administration  is  an  obvious  one,  which  can  be  easily  guarded 
against  by  a rule  to  make  it,  on  the  part  of  the  authority  of  the  place  of 
settlement,  an  imperative  duty  to  require  a full  report  on  the  circum- 
stances of  the  case  on  a specified  form  transmitted  with  each  demand 
for  payment. 

46.  We  can,  therefore,  conceive  of  non-settled  cases  of  relief  being 
as  well-administered  as  settled  cases.  In  the  treatment  of  settled  and 
non-settled  cases  there  should  be  no  difference  whatever.  It  is  only  a 
question  of  charge,  not  one  of  treatment. 

47.  The  effect  of  settlement  at  the  present  time  may  be  stated  in  the 
following  words : — 

“ The  obligation  to  relieve  must  now  be  held  to  lie,  in  the  first  instance,  on  the 
parish  where  the  poor  person  is.  Settlement  merely  affects  the  question  whether 
the  parish  which  relieves  has  any  right  to  transfer  the  burden  elsewhere,  and  in  no 
way  influences  the  right  of  the  pauper  to  relief.”  ^ 

48.  If  settlement  were  abolished  there  would  be  a danger  of  the  differ- 
entiation of  treatment  between  old  and  new  residents,  adopted  with  a 

1 Peters,  20052-3  ; Dyson,  201  iT,' 20185-7”^  14)720286^  ^ ^lackay,  “ History  of  the 

Poor  Law,”  p.  364. 
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view  to  preventing  people  being  attracted  to  the  district  for  the  advan- 
tages which  a certain  method  of  treatment  may  offer. 

49.  The  truth  is  that  the  remedy  lies  largely,  almost  entirely,  in  proper 
and  sufficient  inquiry.  This  is  indispensable.  And  in  these  cases  there 
is,  perhaps,  an  added  incentive  to  thoroughness  of  investigation.  In 
regard  to  new  residents,  inquiries  would  have  to  extend  into  the  area 
from  whence  they  came  ; and  it  is  only  reasonable  to  suppose  that  the 
officers  of  such  an  area  would  not  so  readily  make  inquiries  for  another 
authority,  when  no  question  of  chargeability  is  involved,  as  they  do  now 
for  purposes  of  settlement.  But  we  conceive  that  in  the  future  between 
all  the  Committees  of  Public  Assistance  there  will  be  a regular  system 
of  local  investigation,  one  district  assisting  another  to  complete  its 
inquiries. 

50.  Expenses  of  Settlement  and  removal — Lastly,  there  is  the  argu- 
ment that  the  law  of  settlement  entails  unnecessary  expenditure  of 
time,  trouble  and  money,  and  causes  needless  litigation. 

51.  The  expenses  of  removal  and  litigation  amounted  in  1905-6  to 
£21,530,  and  this  did  not  include  the  salaries  of  the  officers  engaged 
partially  or  wholly  in  settlement  business.^  This  is  a very  considerable 
item.  In  every  Union  such  questions  employ  a large  part  of  an  officer’s 
time,  in  many  Unions  an  officer  is  employed  solely  for  the  purpose,  and 
in  large  urban  Unions  more  than  one  officer  may  be  so  employed.  One 
witness,  Chairman  of  the  Birmingham  Board  of  Guardians,  states : — 

“ The  present  S3^stem  of  removal  and  settlement  is  very  antiquated,  and  needs  to 
be  thoroughly  revised  and  to  a large  extent  abolished.  It  is  absurd  to  keep  an 
expensive  army  of  officials  to  remove  people  from  place  to  place  throughout  the 
Kingdom.”  ^ 

52.  A return  as  to  settlement  work  in  the  Dewsbury  Union  shows 
that  in  1905  191  cases  were  investigated,  42  reported  to  and  accepted  by 
other  Unions,  32  ceased  to  be  chargeable  after  the  particulars  were 
taken,  and  28  were  reported  by  other  Unions  and  accepted  by  Dewsbury. 
The  total  cost  for  twelve  months  of  cases  that  were  accepted  by  other 
Unions,  or  that  ceased  chargeability  by  reason  of  the  inquiries,  was 
£661.  The  total  cost  of  the  cases  accepted  by  Dewsbury,  as  reported 
by  other  unions,  was  £339.  The  annual  cost  (or  saving)  in  favour  of 
Dewsbury  was  £321 — the  difference  being  £18.  The  total  expenses 
incurred  each  year  in  the  investigation  ‘Of  settlement  was  £29.  One 
official  gives  his  time  to  settlement  cases,  and  his  salary  should  be  set 
against  the  “ saving.”  ^ We  cannot  generalise  from  these  figures,  but 
they  indicate  what  is  the  actual  cost  of  settlement  work  in  a large 
industrial  town  in  the  West  Riding.  On  the  other  hand,  it  may  be  argued 
that,  but  for  this  work,  instead  of  42  cases  being  accepted  by  other 
Unions,  and  28  reported  by  other  Unions  and  accepted  by  Dewsbury, 
Dewsbury  would  have  been  chargeable  for  the  difference  for  at  least 
fourteen  cases  of  which  it  has  now  got  rid.  The  grievance  of  cost,  how- 
ever, is  generally  admitted. 

53.  It  appears  that  in  the  three  Unions  of  Birmingham,  Aston,  and 
King’s  Norton  five  officers  are  entirely  engaged  in  removal  work.^  A 
similar  expense  is  avoided  in  Manchester  and  Liverpool,  each  of  which 
towns  also  extends  to  three  Unions,  by  an  arrangement  through  which 


^ Local  Taxation  Returns,  1905-6,  Parts  I.  and  IV.  (H.C.  ,821  and  321-III.  of  1907, 
pp.  78  and  56  respectively.  * Turner,  43566  (9).  ® Brown,  Vol.  III.,  App.  i,  (C) 

25122.  “ Fothergill,  43877-9. 
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the  several  Unions  in  each  town  do  not  remove  against  each  other 
(except  in  the  case  of  lunatics).^ 

54.  There  remain  the  questions  of  time,  trouble  and  litigation.  That 
the  time  and  trouble  expended  in  settlement  cases  is  very  considerable 
is  also  admitted.  Most  witnesses  are  in  favour  of  some  further  modifi- 
cation and  simplification  of  the  law  of  settlement.  Of  the  nature  of  these 
modifications  they  did  not  speak  with  precision  except  in  one  or  two  in- 
stances ; but  it  is  fair  to  infer  that  all  the  objections  to  which  we  have 
alluded  have  their  weight  in  this  widespread  conclusion.  Litigation 
there  is  a general  desire  to  prevent  by  the  reference  of  all  disputed  cases 
to  the  final  arbitrament  of  the  Local  Government  Board. 

55.  Extension  of  powers  of  Local  Government  Board. — We  feel  that 
a strong  case  has  been  made  out  for  placing  within  the  reach  of  Local 
Authorities  and  their  officers  the  means  of  determining  settlement,  with 
less  expenditure  of  time  and  money.  The  power  which  the  Local 
Government  Board  already  possess  to  determine  the  settlements  of  a 
pauper  in  any  case  where  the  Unions  agree  to  submit  a case  to  them, 
should,  we  think,  be  extended,  and  all  questions  connected  with  any  dis- 
pute whether  of  fact  or  law  as  to  settlement  should  be  determined  only 
by  the  Board,  unless  the  Board  consider  that  the  question  is  one  which 
ought  to  be  submitted  to  a Court  of  Law.  This  proposal  has  been 
strongly  advocated  to  us.^ 

56.  Settlement  and  uniformity. — What  the  effect  of  the  abolition  of 
settlement  would  be  on  administration  it  is  difficult  to  forecast  with 
certainty.  Some  witnesses  consider  that  greater  uniformity  would  be 
the  result.  If  people  passed  from  less  comfortable  to  more  comfortable 
Unions,  there  might  have  to  be  a modification  of  standard  in  some  of 
the  larger  urban  workhouses,  “ in  the  dietary,  for  one  thing,  in  order  to 
make  the  conditions  of  workhouses  really  much  on  the  same  lines,  as  far 
as  local  conditions  would  admit.'’  ^ Others  argue  that  abolition  would 
necessitate  a greater  uniformity,  an  uniformity  greater  than  now  pre- 
vails.^ One  witness  thinks  that  in  London,  abolition  of  settlement 
would  result  in  absolute  uniformity.  One  witness,  who  would  be  dis- 
posed to  make  it  easier  for  persons  to  obtain  a settlement,  suggests,  that, 
while  actual  uniformity  in  workhouses  is  hardly  possible,  “ some  Guar- 
dians whose  workhouses  were  popular  might  go  to  the  opposite  extreme 
and  treat  the  people  as  badly  as  they  possibly  could.”  ® Under  proper 
inspection,  and  as  the  result  of  the  one  cause,  abolition  of  settlement,  we 
think  that  this  could  hardly  happen,  though  it  may  be  urged  that  if 
settlement  were  abolished  there  would  be  a danger  of  diflferentiation  of 
treatment  between  old  residents  and  new  comers,  in  order  to  avoid 
attracting  people  to  the  district  for  the  advantages  which  a certain 
method  of  treatment  offers.  However,  we  do  not  propose  entire  aboli- 
tion. We  leave  it  for  the  future  to  prove  whether,  administered  in 
County  areas.  Poor  Law  relief  will  still  require  the  protection  of  “ settle- 
ment,” even  in  the  modified  form  we  suggest. 

57.  Abolition  or  modification  of  the  Laws  of  Settlement. — The 
evidence  taken  as  a whole  suggests  in  our  opinion  one  or  other  of  the 
following  alternatives.  Either  the  law  of  settlement  should  be  repealed, 

1 Ball,  35467-8,  35587.  = Brown,  25136-9  ; King,  25264  (9)  ; Cleaver,  36081-4  ; 

Ford,  39826-7  ; Fothergill,  43825  (13n)  ; Thompson,  Vol.  lY.,  App.  CIII.  (13)  ; Cook, 
74259-65  ; Sharman,  75202  ; Wilkes,  75345  (10)  ; Wallace,  77007  (9),  77065.  ^ Booker, 

40893.  ' Cook,  74271-3  ; Willis-Bund,  76580  ; Millward,  18941,  18942.  " Curtis,  29037. 
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save  and  except  in  seaport  towns,  for  which  special  Regulations  may  be 
required  ; or  it  should  be  very  greatly  modified,  especially  in  view  of  the 
changes  of  Poor  Law  areas  which  we  propose. 

58.  To  take  the  latter  alternative  first.  The  law  of  settlement  might 
be  modified  by  eliminating  from  it  settlement  by  estate,  apprenticeship, 
renting  of  tenements,  and  payment  of  parochial  rates.  There  would 
then  remain  the  simpler  and  more  important  conditions  of  settlement, 
birth,  marriage,  parentage,  and  residence.  The  period  for  settlement  is 
now  three  years,  and  it  appears  to  us  that  some  lesser  period  should  be 
substituted  for  it ; and  we  suggest  that,  if  settlement  be  not  abolished, 
the  period  of  settlement  by  residence  be  one  year. 

59  But  the  suggestions  that  we  make  in  regard  to  the  areas  of  Poor 
Law  administration  largely  modify  the  whole  position. 

60.  We  have  proposed  that  Counties  and  County  Boroughs  should  be 
the  areas  for  what  we  have  termed  “ Public  Assistance  ” in  the  future, 
an  organisation  of  assistance  in  many  ways  different  from  that  which 
now  prevails,  and  that  its  expenditure  should  be  charged  to  a County  or 
Borough  rate.  Obviously,  therefore,  this  area  would  for  purposes  of 
settlement  and  removal  supersede  the  Union  area;  and  it  would  thus 
reduce  very  greatly  the  number  of  cases  in  which  questions  of  settle- 
ment would  arise.  But  the  point  should  be  considered  in  detail. 

61.  In  the  case  of  County  Boroughs  which  are  in  close  proximity  there 
might  be  considerable  differences  in  regard  to  settlement  cases.  But,  as 
we  have  seen.  Unions  in  County  Boroughs  already  tend  to  come  to 
agreements  by  which,  as  between  themselves,  they  practically  set  aside 
the  law  of  settlement.  In  such  cases  a modified  settlement  such  as  we 
have  suggested  could  hardly  be  inconvenient  or  oppressive,  for  in  these 
circumstances  the  tendency  of  combination  is  towards  the  several  Boards 
acting  together  in  many  ways  or  for  one  associated  area,  as  in  London, 
Liverpool  and  elsewhere ; and  the  Central  Authority  could  promote 
development  in  this  direction. 

62.  There  are,  next,  the  cases  which  would  occur  as  between  a County 
and  a neighbouring  County  Borough  ; and  these  cases  might  well  cause 
trouble,  as  the  rural  population  moves  constantly  towards  the  urban 
areas,  settling  outside  the  County  Boroughs  and  within  them.  In  these 
circumstances  there  would  be,  on  the  one  side,  the  large  County  popula- 
tion, on  the  other  the  often  larger  population  of  the  County  Borough. 
As  between  these  two  areas  and  populations,  there  might  be  constant 
cases  of  difference,  but  the  modified  law  of  settlement  which  we  suggest 
would  prevent  any  migration  for  immediate  relief  in  the,  perhaps,  better 
establishments  of  the  County  Borough. 

63.  There  remains,  lastly,  the  relation  of  County  and  County  Borough 
areas  to  one  another  when  they  are  not  contiguous.  If  the  largeness  of 
the  population  in  most  of  these  areas  be  considered,  it  will,  we  think,  be 
admitted  that,  in  these  instances  as  well  as  in  the  others  which  we  have 
discussed,  we  have  reached  the  conditions  of  extension  which  the  Royal 
Commissioners  of  1832  contemplated  and  in  which  the  largeness  of  the 
areas  largely  neutralises  the  purpose  of  the  law  of  settlement. 

64.  For  the  abolition  of  settlement  it  cannot  be  denied  that  there  are 
many  strong  reasons — the  labour  it  would  set  free,  the  time  it  would 
save,  the  friction  it  would  prevent,  the  hardships  it  would  avoid  ; though 
we  have  shown  that  removal  is  not  always  a hardship,  and  that  non- 
resident relief  well  administered  may  be  a sufficient  alternative. 

925.-2. 
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65.  Of  the  two  causes,  therefore,  which  lie  before  us,  the  repeal  of  the 
law  of  settlement  or  its  simplification,  we  have,  after  much  considera- 
tion, preferred  the  latter.  If  experience  shows  that  repeal  is  the  better 
plan,  that  course  may  be  adopted  later.  But  for  the  present  we  think 
that  the  modes  of  obtaining  a settlement  might  be  reduced  to  the  four 
we  have  mentioned,  viz.,  those  of  birth,  parentage,  marriage,  and  resi- 
dence, and  that  a settlement  by  residence  should  be  acquired  by  one 
year’s  residence  in  a County  or  County  Borough.  In  the  Unemployed 
Workmen  Act  a year’s  residence  is  required  as  the  condition  of  eligi- 
bility for  assistance ; and  we  have  received  no  complaints  on  that  score. 
We  think  that  this  precedent  might  safely  be  followed  in  the  larger 
province  of  Public  Assistance  generally. 

Conclusions. 

66.  It  has  already  been  shown  that  the  existing  law  retains  eight 
forms  of  settlement ; birth,  parentage,  marriage,  estate,  apprenticeship, 
renting  of  tenement,  payment  of  parochial  rates  and  residence.  We 
propose  to  reduce  these  to  four,  birth,  parentage,  marriage,  and  resi- 
dence. Settlement  by  estate,  apprenticeship,  renting  of  tenements,  and 
payment  of  parochial  rates  we  would  abolish.  On  these  terms  settle- 
ments are  comparatively  seldom  gained  at  the  present  time.  The  period 
of  residence  we  would  reduce  from  three  years  to  one,  making  it  the 
same  as  the  period  of  irremovability.  This  would  reduce  considerably 
the  labour  involved  in  investigating  settlement  cases.  It  would  also 
decrease  the  number  of  removals  and  the  number  of  non-resident  relief 
cases.  We  consider  that  the  area  for  all  purposes  of  settlement  and  re- 
moval should  be  the  County  or  County  Borough,  as  the  case  may  be. 

67.  We  propose  that  the  Local  Government  Board  should  determine 
all  cases  of  disputed  settlement,  unless  the  Board  consider  that  the  case 
should  go  to  a Court  of  Law. 

68.  Removal  between  three  divisions  of  United  Kingdom. — We 
shall  deal  separately  with  the  difficulties  of  settlement  and  removal  as 
affecting  Scotland  and  Ireland,  but  we  may  here  point  out  that  we  see 
nothing  in  the  arrangement  we  propose  for  England  which  need  inter- 
fere with  any  legislation  securing  reciprocity  of  removal  as  between  the 
three  countries. 
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69.  It  is  the  duty  of  a man  to  maintain  himself,  his  wife  and  family, 
and  if,  while  able  to  do  so  by  work  or  otherwise  he  fails  to  perform  this 
duty,  and  as  a result  he  or  his  wife  or  any  of  his  family  whom  he  is 
legally  liable  to  maintain  become  chargeable,  he  is  liable  to  punishment 
as  an  idle  and  disorderly  person.^  If,  too,  he  runs  away  and  his  wife  or 
child  is  or  becomes  chargeable,  he  is  deemed  a rogue  and  vagabond,  and 
is  liable  to  be  punished  accordingly.^ 

70.  Law  relating  to  recovery  from  property  of  pauper  and  of  loan 
relief. — The  cost  of  relief  granted  to  a poor  person  may,  under  certain 
conditions,  be  recovered  by  the  Guardians  : — 

(1)  From  the  pauper  himself. 

(2)  From  the  person  liable  for  the  support  of  pauper  dependants  ; or 

(3)  From  certain  relatives  of  the  pauper. 

71.  With  regard  to  recovery  from  the  pauper  himself  the  law  provides 
that  if  a pauper  has  money  or  valuable  security  for  money  the  Guardians 
may  appropriate  a sum  equivalent  to  the  cost  of  the  relief  granted  during 
the  preceding  twelve  months,  and,  if  the  pauper  dies,  also  the  expenses 
of  burial.  The  Guardians  may  also  recover  at  common  law  from  a 
pauper’s  estate  the  cost  of  his  maintenance  for  a period  of  six  years, 
i.e.,  for  an  additional  period  of  five  years.®  Moreover,  it  is  within  the 
power  of  the  Guardians  to  stipulate  that  the  cost  of  the  relief  given  to 
any  poor  person  above  the  age  of  twenty-one  shall  be  considered  as 
given  on  loan,  and  for  repayment  of  relief  so  given  wages  may  be 
attached,  or  the  relief  may  be  recovered  in  the  County  Court.^ 

72.  In  the  case  of  relief  to  dependants,  it  is  provided  that  all  relief 
given  to  a wife  or  to  a child  not  being  blind  or  deaf  and  dumb,  is  con- 
sidered as  given  to  the  husband  or  father  as  the  case  may  be,  and  relief 
given  to  the  children  of  a widow  is  considered  as  given  to  the  widow. 
The  cost  of  such  relief  may  be  recovered  from  the  head  of  the  family  in 
the  manner  previously  indicated  and  the  relief  may  be  given  on  loan.® 

73.  Desirability  of  recovering  relief  where  possible. — The  justice 
of  these  provisions  cannot  be  questioned,  for  it  is  clearly  reasonable 
that  a person  who  has  received  assistance  at  the  public  expense  for  him- 
self or  his  family  should  reimburse  the  ratepayers  if,  and  when,  he  is  in 
a position  to  do  so.  At  the  same  time  it  would  manifestly  be  improper 
and  contrary  to  the  public  welfare  to  press  for  repayment  in  cases  in 
which  the  recipient  would  thereby  be  compelled  to  deprive  himself  of 
the  necessaries  of  life,  or  his  family  of  adequate  support.  And  we  also 
feel  that  it  would  be  unwise  to  exact  repayment  in  cases  in  which  it 
would  prevent  a man  from  insuring  against  such  contingencies  as  old 
age,  sickness,  etc.,  for  manifestly,  if  these  be  not  provided  for,  the  man 
will  again  become  chargeable  when  they  overtake  him.  It  maT  be  that 
these  considerations  weigh  with  some  Guardians  as  the  provisions  with 
regard  to  relief  upon  loan  are  seldom  adopted,  and  when  advantage  is 

1 5 Geo.  lY.,  c.  83,  Sec.  3.  ^ Sec.4.  » Adrian,  110-11,  152,  751-4,  781-5. 

" Ihid.,  109,  755-7,  913,  1082-92.  ^ Ibid.,  101,  105. 
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taken  of  them  the  amount  recovered  is  only  small.^  Procedure  for 
recovery  of  loan  relief. — But  it  seems  more  probable  that  the  failure 
to  utilise  the  provisions  is  chiefly  due  to  the  procedure  involved.*^  One 
essential  to  recovery  of  loan  relief  is  that  the  recipient  should  have 
been  informed,  at  the  time  of  receiving  the  relief,  that  it  was  granted 
on  loan,  and  even  when  this  formality  has  been  complied  with  the  pro- 
cedure before  the  County  Court  involves  so  much  inquiry  and  delay, 
and  the  results  are  so  uncertain,  that  the  Guardians  are  reluctant  to  put 
the  machinery  in  motion.^ 

74.  Mr.  F.  Morris,  who  is  a member  of  the  Marylebone  Board  of 
Guardians,  says  : — 

“ The  recovery  of  loans  has  always  been  a difficulty.  We  have  attempted  to 
recover  amounts,  but  the  difficulty  is  that  unless  we  can  prove  earnings,  and  unless 
we  can  prove  position,  it  is  hopeless.”  ^ 

75.  And  Mr.  H.  A.  Craig,  the  superintendent  relieving  officer  for 
St.  Pancras,  states  : — 

“We  grant  very  little  relief  by  way  of  loan.  We  should  have  to  recover  through 
the  county  court,  of  course,  and  that  is  always  a troublesome  process  and  a difficult 
process  too.  ...  If  you  get  an  order,  you  are  still  a long  time  in  recovering  it, 
and  the  Guardians  feel  naturally  that  it  is  hardly  worth  doing.  ...  It  is  an 
expensive  process  too.”  ® 

7S.  We  have  also  received  representations  from  several  Boards  of 
Guardians  urging  that  the  recovery  of  loan  relief  should  be  facilitated. 

77.  V ariations  in  ^practice  as  to  relief  on  loan. — As  a result  of  these 
difficulties  there  is  a great  variation  in  the  practice  followed  in  different 
Unions.  Mr.  Baldwyn  Fleming  put  in  a table  showing  the  amounts 
recovered  on  account  of  loan  relief  in  the  fifty-four  Unions  in  his  dis-  j 
trict,  which  extends  into  Dorsetshire,  Hampshire  and  Wiltshire.  In  the  > 
year  ended  Lady-Day,  1905,  only  ten  of  the  Unions  recovered  anything, 
and  the  amounts  received  in  nine  of  these  were  negligible,  for  out  of  a ? 
total  of  £443  recovered  in  the  district  £373  was  received  by  Portsmouth.^ 

Mr.  Bircham  reports  that  hardly  anything  is  given  on  loan  in  Wales  and 
Monmouthshire,  tliough  at  Swansea  the  Guardians  recently  resolved 
that  all  relief  should  be  given  on  loan."^  Mr.  H.  G.  Solomon,  who  is  on 
the  Swansea  Board  of  Guardians,  states,  however,  that  at  any  rate  in  the 
case  of  medical  relief,  recovery  has  not  been  effected  in  many  instances, 
but  that  the  action  of  the  Guardians  has  reduced  the  number  of  appli-  ;• 
cants  for  medical  relief.® 

78.  In  Bristol  and  Bradfield  all  relief,  both  indoor  and  outdoor,  is 
given  on  loan,  and  a note  to  that  effect  is  printed  on  every  workhouse 
admission  note  and  out-relief  ticket  given  by  the  relieving  officers.  In 
Halifax  and  Skipton  all  out-relief  is  granted  on  loan  where  there  is  any 
prospect  of  recovery.  In  some  Unions  rules  have  been  framed  prohibit- 

,ing  the  granting  of  relief  in  certain  classes  of  cases,  except  upon  loan. 
Thus,  at  Merthyr  Tydfil  the  regulations  prescribe  that  all  relief  to  able- 
bodied  persons  be  by  way  of  loan,  and  in  kind  only,  and  that  in  all 
cases,  when  not  prevented  by  illness,  the  applicant  is  to  sign  an  under- 
taking to  repay  the  relief  advanced.  Relief  to  the  wives  and  families  of 
sailors,  soldiers,  and  militiamen,  and  midwifery  orders  where  the  number 
of  dependent  children  is  less  than  four,  and  the  father  is  able-bodied, 

^ Preston  Thomas,  4296.  Thurnall,  15789.  Gray,  52195.  ^ Cutter,  19201.  Burnell. 

68091  (10),  68147.  ^ Baldwyn  Fleming,  9505.  Preston  Thomas,  12463,  12500.  Brown, 
25080.  ^ Morris,  17090.  “ Craig,  19688-90.  ^ Fleming,  Vol.  I.,  App.  xix.  (E), 

" Bircham,  5090.  Solomon,  50489.  Vide  also  Young,  69537  (4). 
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are  also  to  be  given  on  loan.  In  the  Mitford  and  Launditch  Union  all 
orders  for  medical  attendance  are  granted  in  the  first  instance  by  way 
of  loan,  the  applicant  being  required  to  repay  10s.  for  each  midwifery 
case,  and  5s.  for  each  other  case.  In  the  Parish  of  Poplar  Borough  the 
Relief  Committees  are  recommended  to  grant  by  way  of  loan  such  relief 
as  may  be  given  to  married  women  whose  husbands  are  in  prison  or  have 
deserted  them,  and  in  cases  of  interment  orders,  midwifery  orders,  and 
medical  necessaries.  In  the  Bradfield  Union  all  medical  orders  have, 
since  1872,  been  granted  in  the  first  instance  on  loan,  and  the  fact  is 
printed  in  red  across  the  orders. 

“ The  result  of  this  system  has  been  that  the  people  have  largely  joined  the 
medical  officers’  clubs,  the  fees  for  which  are  usually  4d.  per  month  for  adults,  and 
2d.  or  less  for  children  (not  much  more  than  the  price  of  one  pint  of  beer  per  week), 
for  a man,  his  wife,  and  two  children,  and  the  medical  orders  have  been  reduced 
from  700  per  annum  to  fifty-eight  in  1905,  thus  saving  hundreds  every  year  from 
the  curse  of  pauperism,  to  which  free  medical  relief  is  the  open  door  in  the  widest 
sense.” 

79.  Where  inquiries  were  made  in  the  Unions  we  have  visited  it  was 
generally  found  that  very  little,  if  any,  relief  was  given  on  loan.^  In 
one  Union,  however,  it  was  reported  that  a good  deal  of  relief  was  so 
given  ^ and  in  another  that  the  Guardians  had  passed  a resolution  some 
years  ago  to  the  effect  that  all  relief  should  be  given  on  loan.  As  at 
Swansea,  where  a similar  resolution  was  passed,  little  appears  to  be 
recovered.^ 

80.  Extended  application  of  system  of  loan  relief. — The  full  effect 
of  loan  relief  as  a deterrent  cannot  be  accurately  measured  by  the  statis- 
tical results.  The  amount  actually  recovered  in  any  Union  clearly  gives 
no  indication  of  the  number  of  well-to-do  persons  who,  owing  to  the 
Guardians’  policy,  may  have  been  deterred  from  applying  for  relief. 
But  the  large  proportion  of  Unions  in  which  nothing  whatever  is  re- 
covered from  loan  relief,  as  shown  by  the  table  put  in  by  Mr.  Baldwyn 
Fleming,  seems  to  suggest  that  much  more  might  be  done  in  this  direc- 
tion to  relieve  the  financial  burden,  either  by  actual  recoupment  or  by 
the  influence  brought  to  bear  upon  prospective  applicants.  Mr.  Fleming 
is  of  the  same  opinion.^  It  is  not  probable  that  a person  really  in  need 
of  relief  will  be  deterred  from  applying  by  the  knowledge  that  he  will 
be  called  upon  to  repay  the  value  of  the  relief  should  he  be  in  a position 
to  do  so  at  some  future  date.  If  the  case  be  genuine,  the  desire  to  repay 
will  be  all  the  stronger,  and  if  it  be  fictitious  deterrence  can  do  no  harm. 
But  it  is  undesirable  and  impolitic  that  the  poorest  classes,  when  in  real 
need  of  relief,  should  be  placed  in  fear  of  harassing  actions  in  the  future. 
Simplification  of  procedure. — We  think,  therefore,  that,  whilst  some 
simplification  of  the  procedure  for  recovery  of  loan  relief  is  desirable, 
the  future  Poor  Law  Authorities  should  exercise  their  powers  in  this 
respect  with  discretion,  but  with  firmness  where  the  ability  to  repay  is 
undoubted,  having  regard  to  the  man’s  obligations  to  his  family  and  to 
the  provision,  which  we  think  it  is  incumbent  upon  him  to  make,  for 
sickness,  old  age,  etc. 

81.  Law  relating  to  recovery  from  relatives. — The  repayment  of 
relief  by  relatives  is  provided  for  by  the  Poor  Relief  Act  of  1601,  which 
enacted  that  : — 

“ The  father  and  grandfather,  and  the  mother  and  grandmother,  and  the  children 
of  every  poor,  old,  blind,  lame  and  impotent  person,  or  other  poor  person  not  able 

1 Visits,~Urban  2 C.  anTE^lS,  22A.  ~ ^ Ihi(L,  Urban  51.  ^ Miscell.  108  II. 

^ Fleming,  9390. 
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to  work,  being  of  a sufficient  ability,  shall,  at  their  own  charges,  relieve  and  main- 
tain every  such  poor  person  in  that  manner,  and  according  to  that  rate  as  by  the 

justices  . . . shall  be  assessed.”  ^ 

And  the  Guardians  have  power  to  obtain  the  needful  orders.  Orders 
can  be  made  only  during  the  time  the  person  is  chargeable.  It  will  be 
observed  that  the  provision  does  not  extend  to  the  relief  of  the  able- 
bodied,  nor  does  it  attach  any  liability  to  brothers,  sisters,  or  grand- 
children.^ It  was  recently  held  that  a married  woman  having  separate 
estate  was  not  liable  for  the  support  of  her  parents,  but  an  Act  has  been 
passed  in  the  present  year  (1908)  to  alter  the  law  in  this  respect.^ 

82.  If  a married  woman  requires  relief  without  her  husband  and 
becomes  chargeable,  the  Guardians  may  obtain  an  order  of  Justices  re- 
quiring the  husband  to  contribute  towards  her  maintenance.^  On  the 
other  hand  when  the  husband  becomes  chargeable  and  the  wife  has 
separate  property,  the  Justices  may,  upon  the  application  of  the  Guar- 
dians, make  an  order  upon  her  to  contribute  to  the  maintenance  of  her 
husband.^ 

83.  Encouragement  of  filial  responsibility. — It  is  eminently  desir- 
able that  the  spirit  of  filial  responsibility  should  be  fostered  and  upheld 
as  much  as  possible.  However  readily  the  moral  obligations  of  children 
may  be  accepted  by  the  majority  of  the  population,  there  can  be  no 
objection  to  giving  to  those  obligations  the  force  of  law  if  it  be  found 
necessary  to  enforce  them  in  a minority  of  cases.  Disinclination  of 
relatives  to  contribute. — The  tenor  of  our  evidence  upon  the  question 
is,  therefore,  of  much  interest,  and  we  regret  to  find  that  many  witnesses 
dwell  upon  the  disinclination  of  relatives  to  assist  one  another,  and 
especially  of  children  to  maintain  and  nurse  their  parents.  Mr.  W.  H. 
Peters,  one  of  the  relieving  officers  for  the  Greenwich  Union,  says  : — 

“ My  general  observation  is  that  as  far  as  I can  remember  in  many  cases — I might 
almost  say  in  most  cases — the  children  of  the  people  that  come  to  me  would,  if 
they  possibly  could  get  out  of  it,  avoid  contribubng  anything  towards  the  support 
of  their  parents.”  ® 

84.  And  Mr.  T.  0.  Williams,  Chairman  of  the  Aston  Board  of  Guar- 
dians, states  that : — 

“ Often  at  the  relief  committees  you  find  sons  in  receipt  of  good  wages  endeavour- 
ing to  evade  contributing  towards  the  support  of  an  aged  father  and  mother,  or 
either,  and  in  the  case  of  lunatics  the  relatives  will  resort  to  any  subterfuge  to  avoid 
paying  a fair  sum  towards  the  support  of  a relative  for  whom  they  are  liable.” ' 

85.  Moreover,  we  learn  that  the  indifference  of  children  to  the  welfare 
of  their  parents  tends  to  grow.  Mr.  Bagenal  says  : — 

I have  noticed  that  there  is  a growing  disinclination  on  the  part  of  sons  and 
daughters  to  help  in  contributing  to  the  maintenance  of  their  parents.  ...  I think 
Yorkshire  is  almost  the  worst  place  there  is  in  that  respect  ; they  are  growing 
exceedingly  lax  in  that  way.”  ® 

86.  Mr.  G.  B.  ffolkes.  Chairman  of  the  Freebridge  Lynn  Board  of 
Guardians,  says 

“ With  regard  to  the  poorer  classes  there  is  not  the  same  disposition  to  assist  one 
another  that  there  was  years  ago,  and  the  younger  generation  have  not  the  inclina- 
tion to  support  their  aged  relatives,  or  take  the  same  interest  in  them  as  formerly. 
It  is  a difficult  matter  to  get  them  to  contribute  towards  the  maintenance  of  their 

1 Adrian,  106.  ^ 786-93,  1225-6,  1433-4.  » g Edw.  VII.,  c.  27.  31  & 32  Viet- 

c.  122,  Sec.  33.  ^ 45  & 46  Viet.,  c.  75,  Sec.  20.  ® Peters,  19839.  " Williams,  45464  (16). 
Vide  also  Court,  6179.  Briant,  14991.  Kerwin,  18280.  Henniker,  68011.  Batchelor, 
68973.  Pearson,  72332.  Visits,  Urban  25  A.,(43  A.  ® Bagenal,  7371. 
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relatives,  even  in  the  case  of  parents.  Rarely  do  they  visit  relatives  in  the  work- 
houses,  and  when  information  has  been  sent  to  them  of  the  serious  illness  of  a near 
relative  in  the  workhouse,  very  often  no  notice  of  it  is  taken,  or  possibly  a letter  is 
sent  saying  that  they  are  not  able  to  visit  them.”  ^ 

87.  In  this  connection  attention  may  also  be  drawn  to  the  peculiarly 
painful  evidence  of  Dr.  F.  L.  Pochin,  District  Medical  Officer  of  the 
Walsingham  Union  : — 

“Would  you  have  any  objection  to  my  rather  emphasising  the  difficulties  with 
regard  to  the  nursing  in  my  own  neighbourhood  ? In  my  neighbourhood,  and  I 
think  it  is  the  case  all  over  the  Walsingham  Union,  you  cannot  get  the  poor  people 
to  help  their  neighbours.  They  will  not  do  it.  In  London,  one  is  often  struck  by 
the  way  in  which  the  poorest  people  do  help  one  another.  There  is  nothing  of  that 
kind  at  all  in  my  neighbourhood  ; nothing.  An  example  of  that  is  this  ; I have  had 
people  refuse  to  nurse  their  own  children  without  being  paid  for  it.  A mother  left 
her  daughter  with  a child  three  days  old,  and  went  right  away  out  of  the  district, 
miles  away,  because  she  was  not  paid  for  nursing  her.”  ^ 

88.  In  his  Interim  Report  of  Inquiry  into  the  effect  of  outdoor  relief 
on  wages  and  the  conditions  of  employment  in  certain  rural  Unions  in 
the  Counties  of  Suffolk  and  Cambridge,  Mr.  Jones  concludes  that  the 
obligation  to  support  aged  parents  is  not  keenly  felt,  but  that  the  cause 
is  not  so  much  want  of  affection  as  an  erroneous  conception  of  the  object 
of  poor  relief,  which  appears  to  some  as  a privilege  to  which  they  are 
entitled. 

“ Their  minds  are  adjusted  to  this  view  of  it  ; they  do  not  feel  pauperised  in  any 
bad  sense.”  ^ 

89.  Reasons  for  decrease  of  filial  responsibility. — Possible  explana- 
tions of  this  reluctance  of  children  to  succour  their  parents  have  been 
given  by  one  or  two  witnesses.  Mr.  Jenner-Fust  attributes  it,  to  some 
extent,  to  the  greater  comfort  of  the  workhouses,  and  considers  that 
children  have  not  the  same  objection  as  formerly  to  their  parents  going 
into  those  institutions.^  Other  witnesses  think  that  slackness  of  trade 
and  diminished  earnings  are  a contributing  cause. ^ There  can  be  no 
doubt  that  the  spending  power  of  the  working  classes  would  have  an 
important  bearing  upon  the  question,  but  taken  as  a whole  any  diminu- 
tion in  their  spending  power  due  to  slackness  of  trade  would  be  merely 
transient.  The  greater  comfort  of  the  workhouses  is  probably  a more 
important  factor,  and  with  this  subject  we  have  dealt  in  a previous 
chapter. 

90.  Views  of  Royal  Commission  of  1832. — The  Royal  Commission  of 
1832  considered  the  question,  but  made  no  decided  recommendation. 
They  write  : — 

“ It  appears  from  the  whole  Evidence,  that  the  clause  of  the  43rd  Eliz.,  which 
directs  the  parents  and  children  of  the  impotent  to  be  assessed  for  their  support,  is 
very  seldom  enforced.  In  any  ordinary  state  of  society,  we  much  doubt  the  wisdom 
of  such  an  enactment.  The  duty  of  supporting  parents  and  children,  in  old  age,  or 
infirmity,  is  so  strongly  enforced  by  our  natural  feelings,  that  it  is  often  well  per- 
formed, even  among  savages,  and  almost  always  so  in  a nation  deserving  the  name  of 
civilised.  We  believe  that  England  is  the  only  European  country  in  which  it  is 
neglected.  To  add  the  sanction  of  the  law  in  countries  where  that  of  nature  is 
found  sufficient,  to  make  that  compulsory  which  would  otherwise  be  voluntary, 
cannot  be  necessary  ; and  if  unnecessary,  must  be  mischievous.  But  if  the  defi- 


^ ffolkes,  75247  (12).  Vide  also  Wethered,  5408,  5494,  Vol.  App.  xi.  (116).  Jenner- 
Fust,  11133,  11487.  Morris,  16999.  Blackshaw,  41411.  Fawkes,  43889  (28).  Dodd, 
47191  (13,  34a),  47223.  Heale,  69047  (8,  25),  69145.  Mee,  Yol.  IV.,  App.  Ixxxviii. 
(63-4).  2 Pochin,  74965-7.  ® Report  into  Effect  of  Outdoor  Relief  on  Wages 

and  Conditions  of  Employment  in  Certain  Rural  Unions,  Mr.  Jones,  p.  26.  Jenner- 
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ciencies  of  parental  and  filial  affection  are  to  be  supplied  by  the  parish,  and  the 
natural  motives  to  the  exercise  of  those  virtues  are  thus  to  be  withdrawn,  it  may  be 
proper  to  endeavour  to  replace  them,  however  imperfectly,  by  artificial  stimulants, 
and  to  make  fines,  distress  warrants,  or  imprisonment  act  as  substitutes  for  gratitude 
and  love.  The  attempt,  however,  is  scarcely  ever  made.”  ^ 

91.  V ariation  in  ^practice. — In  view  of  the  evidence  quoted  above  it 
cannot  now  be  said,  whatever  the  circumstances  prevailing  in  1834,  that 
compulsion  is  unnecessary.  But  the  present  practice  of  Boards  of 
Guardians  as  to  enforcing  the  legal  liability  of  children  to  maintain  their 
parents  when  they  are  in  a position  to  do  so  varies  very  much.  In  some 
Unions  it  is  only  exceptionally  that  even  sons  are  asked  to  contribute 
towards  the  support  of  their  parents,^  while  in  others  all  the  children, 
including  married  daughters,  and  sometimes  grandchildren,  are  expected 
to  help,  according  to  their  means.  In  rural  districts  as,  we  have  seen, 
it  is  quite  usual  to  give  relief  to  old  people  who  have  sons  living  with 
them  in  regular  work.  We  have  found  this  practice  obtaining  in  North 
and  South  Wales,  and  in  both  the  Eastern  and  Western  Counties  of 
England. 

92.  In  St.  Pancras  all  liable  relatives  are  provided  by  the  relieving 
officers  with  a form  for  their  written  statement  of  particulars  of  their 
position,  children,  rent,  income,  etc.,  and  the  relatives  are  asked  to 
attend  before  the  Committee.®  A somewhat  similar  system  is  adopted 
in  Bermondsey.^  In  the  Langport  Union  of  Somersetshire  it  is  reported 
that : — 

“ When  relatives  who  are  legally  liable  to  contribute  are  discovered  they  are 
(provided  it  appears  to  the  Guardians  that  they  are  in  a position  to  do  so)  asked  in 
the  first  place  to  sign  an  agreement  to  contribute  a sum  mutually  agreed  upon,  fail- 
ing which  a magisterial  order  is  applied  for.  The  collection  of  these  contributions 
is  far  more  general  than  it  used  to  be.”  ^ 

93.  In  several  other  Unions  from  which  evidence  has  been  received 
sons  are  required  to  contribute  and  in  some  cases  to  appear  before  the 
Guardians  personally.® 

94.  The  Swansea  Board  of  Guardians  have  formed  a Committee  known 
as  the  “ Ability  of  Relatives  ” Committee,  and  Mr.  H.  G.  Solomon,  who 
is  a Member  of  the  Board,  describes  the  procedure  thus : — 

“ The  relief  committees  consider  the  individual  cases  of  the  applications  that  are 
made  to  them,  and  refer  any  cases  where  there  are  means  to  a committee  which  has 
been  called  the  ability  of  relatives  committee.  They  consider  what  relatives  there 
are  able  to  pay,  and  have  a certificate  of  wages  from  the  employers  of  the  sons,  and 
see  if,  in  their  opinion,  the  sons  are  able  to  repay  part  or  all  of  the  relief  which  the 
relief  committee  has  ordered  in  the  case  of  the  parents.  The  sons  are  summoned 
to  appear  before  this  committee  as  a preliminary  step,  and  if  they  do  appear,  or 
volunteer  to  pay  the  Guardians  the  sum  which  the  Ability  of  Relatives  Committee 
assess  them  at,  no  further  proceedings  are  taken,  and  the  warrant  officer  collects 
every  week  from  the  sons  the  amount  they  have  voluntarily  agreed  to  repay  to  the 
Guardians.  Failing  that,  the  board  would  authorise  proceedings  to  be  taken  for  the 
recovery  of  those  sums.”  ^ 

95.  Some  interesting  statistics  were  put  in  by  Mr.  F.  W.  Mee,  Clerk 
to  the  Hunslet  Guardians,  from  which  it  will  be  seen  that  this  Board 
deals  actively  with  the  question  of  both  liable  and  non-liable  relatives, 
and  by  assuming  an  authority  which  is  not  always  maintainable  in  law 

* Report  of  Poor  Law  Commission  of  1832  [Cd.  2728]  1905,  p.  43.  ^ Yisits,  Urban? 

43  A.  8 Craig,  19466  (8),  19635.  “ Dyson,  20339.  ^ L^ng,  Stat.  13.  ® Briant, 

15090.  Morris,  16732.  Kendrick,  22504.  Jones,  49848.  Pearson,  72331.  Yisits,  Urban, 
14,  15,  17,  G.20,  25  A.,  40  A.  7 Solomon,  50535. 
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succeed  in  obtaining  contributions  from  sons  and  other  relatives  in  a 
large  proportion  of  cases  : — 

“ The  following  figures  show  our  dealings  with  new  cases  of  liable  relatives  of 


paupers  during  the  year  ended  Michaelmas,  1906  : — 

Number  of  separate  cases  dealt  with 93 

Number  of  relatives  dealt  with 185 

Sons  ordered  to  pay  whole  cost  ------  i 

Sons  ordered  to  pay  part  cost 48 

Sons  excused  payment 25 

Sons  ordered  to  keep  parents 45 

Sons  ordered  to  pay  parents  direct  ------  53 

Grandfather  ordered  to  repay 1 

Other  relatives  ordered  to  contribute 12 


“ In  addition  to  these  cases  numerous  others  arose  in  which  a notice  from  the 
relieving  officer  was  sufficient  to  bring  sons  to  their  senses  without  the  cases  coming 
before  the  Guardians. 

“ Over  half  the  recorded  cases  were  disposed  of  without  the  parents  becoming 
paupers  by  a show  of  apparent  authority.’’  * 

96.  Difficulty  in  obtaining  information. — There  is  often  much  diffi- 
culty in  ascertaining  whether  applicants  have  relatives  able  to  contri- 
bute to  their  support,  and  the  applicants  themselves  not  infrequently 
give  incorrect  information  or  no  information  at  all.^  In  some  Unions 
it  is  the  practice  to  refuse  outdoor  relief  in  such  cases,  and  this  some- 
times leads  to  the  withdrawal  of  the  application  or  to  an  offer  to  con- 
tribute. We  see  great  advantage  in  the  provisions  contained  in 
Section  70  of  the  Poor  Law  (Scotland)  Amendment  Act,  1845,  which 
gives  to  the  Poor  Law  Authorities  power  to  require  an  applicant  to 
answer  on  oath  all  questions  regarding  his  case  which  may  be  put  to 
him  before  any  Justice  of  the  Peace  or  Magistrate. 

97.  Failure  to  recover  amounts  ordered. — In  a good  many  cases  the 
amounts  ordered  to  be  contributed  by  sons  are  not  recovered.  Mr. 
Preston-Thomas  says  : — 

“ Occasionally  a son  is  ordered  to  pay,  perhaps,  Is.  a week  towards  the  out-relief 
of  his  father,  he  pays  for  a little  time  and  then  he  falls  into  arrear,  the  debt 
accumulates  and  accumulates  and  finally  it  is  often  wiped  off.”  ® 

98.  Publication  of  amounts  in  arrear. — Mr.  Preston-Thomas  also 
states  that  in  some  Unions  the  Guardians  publish  statements  showing 
exactly  the  amounts  in  arrear,  and  that  this  action  has  had  a salutary 
effect.^ 

99.  Collection  of  repayments. — The  collection  of  the  amounts  re- 
payable by  relatives  is  in  some  of  the  larger  Unions  placed  in  the  hands 
of  a special  officer,  but  in  the  large  majority  of  Unions  the  relieving 
officers  are  appointed  as  collectors  and  receive  a percentage,  generally 
10  per  cent.,  upon  the  amount  collected.®  This  arrangement  is  open 
to  obvious  objection. 

100.  Amounts  recovered. — In  the  Table  previously  mentioned  which 
was  put  in  by  Mr.  Baldwyn  Fleming,  the  amounts  recovered  from 
relatives  in  each  Union  in  his  district  are  given  for  the  years  1903-4 
and  1904-5.  In  every  Union  something  was  recovered,  and  the  totals 
were  £17,633  in  1903-4,  and  £18,824  in  1904-5.®  The  amounts  re- 
covered in  other  Unions  have  also  been  mentioned  by  witnesses."^ 

~niee,  Vol.  IV.,  App.  Ixxxviii  (65-7).  2 wilkes,  75346  (9),  Thorburn,  35693  (50). 

Peters,  19757.  Cooper,  36845-8.  Ford,  39776  (16),  but  vide  Briant,  14992.  Wright, 
40042-4.  ® Preston-Thomas,  4296,  12465  ; Vide  also  Kerwin,  18279  ; Phillips,  71016  ; 

Hood,  71674.  Preston-Thomas  12466-8  ’ Briant,  15236  ; Phillips,  71017-20. 

Wilkes,  75529-39.  ® Fleming,  9347,  Vol.  I.,  App.  xix.  (E).  ^ Cutter,  19206  ; Thomas, 

50238  ; Piggott,  75924  ; Louch,  Vol.  VII.,  App.  Ivii.  (12)  ; Visits,  Urban  25B.,  51B. 
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101.  Larger  amounts  recovered  in  respect  of  out-relief. — In  Lam- 
beth, £5,850  was  recovered  in  1905,  as  compared  with  only  £3,263  in 
1896.^  Some  interesting  particulars  were  also  put  in  by  Mr.  F.  T.  James, 
Clerk  to  the  Merthyr  Tydfil  Guardians,  showing  that  the  amounts 
recovered  in  that  Union  had  averaged  about  £2,500  during  the  three 
years  ended  Michaelmas,  1906.  The  amounts  recovered  in  respect  of 
outdoor  relief  and  of  indoor  relief  are  distinguished,  and  it  appears  that 
whilst  £1,600  was  collected  in  respect  of  outdoor  relief  only  £400  or 
£500  was  in  respect  of  indoor  relief.  The  remainder  was  chiefly  in 
respect  to  lunacy  cases. ^ The  greater  desire  of  the  Guardians  to  obtain 
repayment  in  respect  of  outdoor  relief  was  referred  to  by  Mr.  Davy, 
who  thought  that  very  often  it  does  not  occur  to  them  to  ask  for 
repayment  for  indoor  cases.®  Mr.  Lockwood  states,  however,  that  a 
contribution  is  made  for  inmates  of  the  infirmaries  in  a good  many 
cases.^ 

102.  Increase  in  amount  of  repayments. — Some  witnesses  have 

stated  that  they  thought  there  had  recently  been  an  improvement  in 
regard  to  the  amounts  recovered,®  and  this  would  appear  to  be  the 
case,  for  the  total  amount  received  from  relatives  and  property  of 
paupers  in  England  and  Wales,  including  repayments  of  relief  on  loan, 
amounted  to  £211,061  or  2*5  per  cent,  of  the  total  poor  relief  expendi- 
ture, in  the  year  1888-9,  and  to  £442,355,  or  3*0  per  cent,  of  the  expen- 
diture, in  1905-6.®  It  should  be  mentioned,  however,  in  connection  with 
these  figures  and  those  previously  given  that  a large  proportion  of  the 
repayments  are  in  respect  of  pauper  lunatics.  In  the  total  practically 
one-half  was  recovered  in  respect  of  lunacy  cases,  in  regard  to  the 
treatment  of  which  there  are  only  the  alternatives  of  the  expensive 
private  houses.  County  Lunatic  Asylums,  and  the  pauper  institutions.'^  j 
A large  number  of  persons  who  are  able  to  pay  moderate  sums  are  thus  ? 
compelled  to  send  their  relatives,  through  the  Poor  Law,  to  the  County 
and  Borough  Asylums  and  to  repay  the  Guardians  the  whole  or  a ‘ 

proportion  of  the  cost.  It  may  be  here  mentioned,  however,  that  the  ] 

Guardians  receive  a grant  of  4s.  a week  in  respect  of  each  pauper  1 

lunatic  maintained  in  an  asylum,  registered  hospital,  or  licensed  house  ^ 

for  whom  the  net  charge  upon  the  Guardians  amounts  to  or  exceeds  4s.  ( 

a week.  If  the  net  cost  be  less  than  4s.  no  grant  is  obtained.  Con-  ^ 

sequently,  unless  the  full  maintenance  charges  are  repaid,  it  is  to  the  ^ 

interest  of  the  Guardians  not  to  press  for  a larger  repayment  than  will  ' 

leave  the  net  cost  at  4s.  a week,  and  in  this  way  relatives  well  able  to 
pay  are  sometimes  excused  from  the  repayment  of  a portion  of  the 
maintenance  charges. 

103.  Variation  in  proportion  of  relief  recovered. — Although  it  has 
been  shown  that  amounts  are  recovered  from  relatives  in  most  Unions, 
we  are  conscious  from  observations  made  during  our  visits  that  the 
degree  in  which  contributions  are  enforced  varies  considerably.  So  far 
as  statistics  are  able  to  prove  this  we  may  refer  again  to  Mr.  Baldwyn 
Fleming’s  Table,  from  which  it  is  found  that  whilst  in  one  Union  less 
than  1 per  cent,  of  the  poor  relief  expenditure  was  recovered  from 

^ Thurnall,  15785.  ^ James,  48395,  and  App.  No.  I.  (F).  ^ Davy,  3001.  **  Lockwood, 

4076.  ® Preston-Thomas,  4296  ; Price,  67743  (15)  ; Lang,  Yol.  YII.,  App.  Ivi.  (13). 

® Local  Taxation  Returns,  1888-9,  Part  I.  (H.C.  196  of  1890),  p.  v.  ; and  1905-6,  Parts 
I.  and  IV.  ; (H.C.  321  and  321 — III.  of  1907),  pp.  78  and  56  respectively.  ^ Fleming, 

9347. 
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relatives,  in  another  the  percentage  amounted  to  over  8 per  cent.  In 
Portsmouth,  £4,247,  or  5*8  per  cent,  of  the  expenditure,  was  recovered 
from  relatives  or  the  paupers  themselves,  in  Southampton  only  £761, 
or  1*5  per  cent. 

104.  No  effort  made  to  obtain  repayments  in  some  Unions. — In 
Northampton  no  effort  appears  to  be  made  to  recover  from  relatives. 
The  Rev.  W.  E.  Chadwick,  vicar  of  St  Giles,  Northampton,  says  : — 

“ In  Northampton  (I  can  speak  personally  for  my  own  parish)  I do  not  know  of  a 
single  case  in  which  there  is  any  repayment  to  the  Guardians  from  children.  If 
the  Guardians  give  out-relief  there  is  no  real  effort  to  make  the  grown-up  sons 
and  daughters  who  might  be  able  to  pay,  pay  something  back. 

“ The  enforcing  of  the  family  liability  is  very  rare  ? — -Very  rare  indeed.  I think 
there  have  been  in  two  years  six  cases  brought  into  court,  and  all  have  been  dis- 
charged except  one.”  ^ 

105.  In  another  Union  the  election  placard  issued  by  four  repre- 
sentatives of  Friendly  Societies,  contained  as  the  first  item  in  the 
programme  : — 

“ Adequate  outdoor  relief  in  every  deserving  case.  Relatives  not  to  be  called 
upon  to  contribute  to  such  relief.”  ^ 

106.  Desirability  of  uniformity  in  enforcement  of  law. — It  is 
difficult  to  established  any  direct  connection  between  the  disinclination 
of  children  to  maintain  their  parents  and  the  frequent  failure  of  the 
Guardians  to  enforce  filial  responsibility ; but  it  is,  perhaps,  still  more 
difficult  to  believe  that  there  is  no  connection.  We  think  that  the 
want  of  uniformity  in  practice  is  largely  responsible  both  for  the  neg- 
lect of  filial  duties,  and  for  the  resentment  felt  towards  any  attempt 
to  enforce  them.  If  the  law  were  regularly  enforced  as  a matter  of 
course,  the  attempt  to  evade  it  and  the  consequent  friction  would  be 
diminished. 

107.  Mr.  W.  S.  Price,  Clerk  to  the  Guardians  for  the  Wellington 
Union  of  Somersetshire,  says  : — 

“ There  is  little  doubt  that  the  practice  of  the  Guardians  with  regard  to  relatives 
of  paupers  being  generally  known,  in  many  cases  children  undertake  the  main- 
tenance of  their  parents  without  allowing  them  to  apply  for  relief.”^ 

108.  Persons  relieved  owing  to  Disagreements  amongst  children. — 
A considerable  number  of  cases  are  driven  to  apply  for  Poor  Law  relief 
because  of  disagreement  amongst  the  children  as  to  the  amount  of  their 
contributions  and  in  such  cases  the  refusal  of  out-relief  becomes  in- 
effective as  a means  of  coercion.^  It  has  been  suggested  to  us  in  connec- 
tion with  such  cases  : — 

“ That  aged  and  infirm  persons  eligible  for  outdoor  relief  should  be  empowered 
to  take  legal  proceedings  against  their  relatives  for  support,  without  applying  to  a 
Board  of  Guardians.” " 

The  witness  quoted  in  support  of  this  suggestion  the  case  of  an  old 
woman  with  eight  sons,  whose  only  reason  for  not  maintaining  her  was 
disagreement  among  themselves.® 

109.  Mr.  H.  A.  Craig,  the  superintendent  relieving  officer  for  St.  Pan- 
eras,  says  that  in  that  parish  there  have  been  during  the  last  three 
years  150  cases  where  children  have  refused  to  maintain  their  parents, 
and  the  old  people  have  had  to  apply  to  the  Guardians  in  consequence.”^ 
And  Mr.  J.  T.  Thompson,  president  of  the  Metropolitan  Relieving 
Officers’  Association,  estimates  that  in  the  Metropolitan  area  there  are 

^ Chadwick,  47024-5,  also  47085.  " Bagenal,  Vol.  I.,  App.  xv.  (J).  ^ Price, 

67743  (16).  ^ Bagenal,  7316  ; Craig,  19466  (31)  ; Bircham,  Vol.  I,,  App,  x.  (A)  (42). 

" Peters,  19734  (4).  « Ibid.,  Vol.  II.,  App.  viii.  (B).  ^ Craig,  19557. 


PART  VIII.— Chapter  3, 


140  MISCELLANEOUS. 

from  800  to  1,000  cases  per  annum  of  aged  and  needy  persons  who 
would  not  need  to  come  to  the  Poor  Law  if  they  had  any  means  of 
making  their  liable  relatives  support  them  without  seeking  aid  of  the 
Poor  Law.^ 

110.  Question  of  poor  persons  proceeding  against  relations  without 
intervention  of  Guardians. — At  present,  as  we  have  already  pointed 
out,  the  Guardians  of  the  Poor,  on  a person  becoming  chargeable,  may 
take  proceedings  to  recover  the  cost  of  his  maintenance  from  relations 
within  the  terms  of  affinity  set  down  in  43  Eliz.,  c.  2,  Sec.  6,  who  “ being 
of  sufficient  ability,  shall  at  their  own  charges  relieve  and  maintain 
every  such  poor  person.”  It  is  suggested  that  in  the  case  of  relations 
coming  within  the  terms  of  this  Section,  individuals  aggrieved  by  not 
being  wholly  or  in  part  maintained  by  such  relations,  should  have  a 
statutory  right  to  proceed  against  them  on  their  own  behalf.  It  is 
affirmed  that  in  many  cases  the  question  of  maintenance  could  be  more 
suitably  dealt  with  by  a direct  appeal  to  court,  without  the  intervention 
of  the  Board  of  Guardians,  for  in  these  cases  the  applicants  are  pauper- 
ised quite  unnecessarily,  as  the  relations  are  in  a position  to  assist,  and 
would  do  so  if  they  were  ordered  by  the  court  to  do  so.  We  recommend 
that  in  any  revision  of  the  Poor  Laws  this  suggestion  be  fully  considered 
with  a view  to  the  amendment  of  the  laws  in  this  sense. 

111.  Removal  of  limitation  of  period  during  which  Guardians  may 
obtain  orders. — Whilst  suggesting  that  poor  persons  should  have  power 
themselves  to  proceed  against  liable  relatives  for  their  support,  we  do 
not  wish  to  diminish  the  powers  of  the  Authorities  in  regard  to  recovery 
from  relatives.  Indeed,  we  think  that  greater  powers  should  be  con- 
ferred upon  them  by  the  removal  of  the  limitation  of  the  period  during 
which  the  Guardians  may  obtain  orders.  It  will  be  remembered  that 
orders  are  at  present  only  obtainable  during  the  chargeability  of  the 
poor  person,  and  we  see  no  reason  why  the  Public  Assistance  Authorities 
should  not  have  power  to  take  proceedings  against  liable  relatives  before 
the  applicant  becomes  actually  chargeable,  and  to  recover  from  such 
relatives,  after  the  poor  person  has  ceased  to  be  chargeable,  the  value 
of  the  relief  given.  This  amendment  of  the  law  would,  we  think, 
result  in  many  persons  being  maintained  by  their  relatives  without 
pauperisation. 

112.  Liability  to  support  grandparents. — We  may  also  say  here 
that  we  think  the  liability  of  children  to  support  their  grandparents 
should  be  established.  Although  the  reciprocal  liability  exists,  it  has 
been  held  that  the  provisions  of  the  Act  of  Eliz.  do  not  attach  any 
liability  to  grandchildren,  and  this  anomaly  should,  we  think,  be 
removed. 

113.  Procedure  for  recovery  from  relatives. — Reasons  given  for  the 
failure  of  the  Guardians  to  take  action  for  the  recovery  of  relief  from 
relatives  are  that  the  procedure  gives  much  trouble,  and  that  the  action 
may  be  unsuccessful.^  The  procedure  before  the  Magistrate  is  not  so 
tedious  as  the  procedure  in  the  County  Court,  but  nevertheless  it 
involves  considerable  trouble  and  delay,  Mr.  H.  I.  Cooper,  Clerk  to  the 
Bolton  Guardians,  pointed  out  that:  — 

“ Under  the  existing  law,  sums  due  to  Boards  of  Guardians  from  relatives  of 
paupers  in  respect  of  the  maintenance  of  such  paupers  are  to  be  recovered  as  civil 

2 Court,  6176,  6221. 


1 Thompson,  22535(2),  22566,  22903. 
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debts.  The  following  is  the  process  which  has  to  be  gone  through  at  the  County 
Petty  Sessions  Court  in  the  Bolton  Union  : — 

(1)  Summons  and  order  on  liable  relatives. 

(2)  Upon  non-payment,  summons  for  arrears  and  order  for  payment  of  arrears. 

(3)  Upon  disobedience  of  the  order  for  payment  of  arrears,  application  to  be 
made  to  court  for  distress  warrant. 

(4)  In  case  there  are  no  effects  to  distrain  upon,  another  summons  is 
necessary,  calling  upon  the  defendant  to  show  cause  why  he  should  not  be 
committed  to  prison. 

(5)  Upon  defendant  appearing,  the  onus  of  proof  that  the  defendant  has 
had  means  wherewith  to  pay  is  upon  the  Guardians,  and  it  is  very  difficult  to 
prove  in  some  cases. 

“ These  proceedings  are  cumbersome  and  expensive  ; often  the  relatives  of 
paupers  are  without  goods  on  which  to  distrain.”  ^ 

114.  As  with  regard  to  the  procedure  for  the  recovery  of  loan  relief, 
we  think  that  some  simplification  should  be  effected  in  the  process 
applicable  to  recovery  from  relatives.  There  is  some  difference  between 
the  procedure  for  recovery  of  money  due  under  contribution  orders 
made  upon  relatives  and  the  procedure  under  Bastardy  Orders.  Money 
due  under  an  order  of  Justices  made  upon  a person  for  the  maintenance 
of  a relative  under  the  Poor  Relief  Act,  1601  (43  Eliz.,  c.  2,  Sec.  7),  is 
recoverable  before  a Court  of  Summary  Jurisdiction  as  a civil  debt,  and 
not  as  a penalty,  so  that  the  provisions  of  Sec.  35  of  the  Summary 
Jurisdiction  Act,  1879,  apply,  and  an  order  of  Justices  for  the  payment 
of  money  so  due  cannot  be  enforced  by  imprisonment  in  default  of 
distress,  unless  it  is  proved  that  the  person  in  default  has  since  the  date 
of  the  order  had  the  means  to  pay  the  sum  in  respect  of  which  he  has 
made  default.  Sums  due  under  an  Order  in  Bastardy  are  enforceable 
by  criminal  process,  and  not  as  civil  debts.  That  is  to  say,  a man  failing 
to  comply  with  an  Order  in  Bastardy  may  be  apprehended  and  in  default 
of  sufficient  distress,  be  committed  to  prison  without  reference  to  the 
question  of  his  ability  to  pay.  If  the  latter  procedure  be  considered  too 
drastic  to  apply  to  the  recovery  of  money  due  on  contribution  orders 
made  upon  relatives,  we  think  that  the  present  procedure  should  at 
least  be  amended  by  requiring  proof  of  inability  to  pay  from  the 
relative  instead  of  ability  to  pay  from  the  Authorities. 

115.  Reasons  suggested  for  laxness  in  enforcement  of  law. — Amongst 
other  reasons  which  have  also  been  given  for  the  reluctance  of  Guardians 
to  recover  from  relatives  are  : — 

(1)  That  the  strict  application  of  the  law  in  rural  areas 
would  have  the  effect  *of  driving  the  young  men  to  the  towns ; 
and 

• (2)  That,  in  the  case  of  medical  relief,  it  is  difficult  to  attach 
a value. 

116.  To  the  first  of  these  reasons,  to  which  reference  is  also  made  in 
Mr.  Jones’  Report  on  Suffolk  and  Cambridge,  we  do  not  attach  much 
importance.  Removal  from  the  district  does  not  relieve  a man  of  his 
liability,  and  although  a few  cases  may  have  occurred  where  responsi- 
bility has  thus  been  evaded,  it  is  improbable  that  the  enforcement  of  the 
law  will  operate  in  this  direction  to  any  great  extent.  It  is  the  plain 
duty  of  the  Guardians  to  enforce  the  fulfilment  of  the  obligation  which 
the  law  imposes  ; and  we  think  that,  to  prevent  a failure  of  justice,  in 
these  and  other  cases  resort  should  be  had  to  the  assistance  of  other  local 


1 Cooper,  36692  (14-15).  ^ Court,  6174,  Yol.  L,  App.  xiii.  (14).  Burges,  72166.  Wood, 
Yol.  YII.,  App.  ccxii.  (3).  •*  Davy,  2479. 
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poor  relief  authorities  for  making  inquiries  as  well  as  of  the  police  and 
other  agencies.  In  the  case  of  poor  relief  authorities  the  obligation  to 
assist  should  be  imposed  upon  them  by  Statute.  These  authorities 
should  not  be  isolated  bodies  each  working  and  investigating  separately, 
but  associated  bodies  each  giving  assistance  to  others  in  carrying  out 
common  duties.  The  second  question  is  fully  discussed  in  the  chapter 
on  Medical  Relief. 

117.  Influence  of  Metropolitan  Common  Poor  Fund  on  question. — 
Reference  may  also  be  here  made  to  a financial  arrangement  which  has* 
operated  against  the  enforcement  of  the  Law  in  London,  In  claiming 
from  the  Metropolitan  Common  Poor  Fund  the  sum  of  5d.  per  head  per 
day  for  each  indoor  pauper  the  Guardians  are  required  to  set  against 
their  claim  any  sums  received  from  relatives  in  respect  of  such  paupers, 
up  to  the  amount  charged  against  the  fund.  Consequently  each  Union 
does  not  obtain  the  benefit  of  the  sums  it  recovers,  except  to  the  extent 
to  which  in  any  case  the  repayment  may  exceed  5d.  a day.^  This 
difficulty  would  disappear  under  the  scheme  for  the  formation  of  a 
County  Authority  for  London,  which  we  advocate  in  a later  Chapter. 

118.  More  might  he  recovered  from  relatives. — That  more  might  be 
done  in  the  way  of  recovering  contributions  from  liable  relatives  is  the 
opinion  of  many  witnesses.^  We  think  this  is  clear  and  that  the  new 
Poor  Law  Authorities  should  pursue  this  policy  uniformly  and  with 
firmness  and  discretion. 

119.  As  an  alternative  to  proceeding  against  persons  for  the  support 
of  their  relatives  the  assistance  is  sometimes  offered  in  the  less  attractive 
form  of  indoor  relief,  or  is  occasionally  reduced  in  amount.  Whilst  the 
offer  of  the  workhouse  is  a perfectly  legitimate  method  of  inducing 
relatives  to  contribute,  we  should  deprecate  any  attempt  to  accomplish 
this  end  by  reducing  the  amount  of  out-relief  given  below  what  is  required 
to  meet  the  needs  of  the  case.  If  the  person  relieved  be  living  with 
relatives  who,  it  is  thought,  should  assist,  it  is  obvious  that  the  amount 
of  the  relief  which  would  otherwise  be  granted  should  be  reduced  to 
the  extent  to  which  it  is  considered  the  relatives  should  assist,  for 
it  would  be  ridiculous  to  grant  a larger  amount  and  then  to  call  upon 
the  relatives  to  repay  part  of  it.  But  where  the  recipient  of  relief  is 
not  living  with  relatives,  adequate  relief  should  be  granted  whether  the 
effort  to  recover  from  the  relatives  be  successful  or  not.  These,  in  the 
main,  were  the  views  taken  on  these  poinf^s  by  the  Royal  Commission 
on  the  Aged  Poor,  to  paragraphs  155  and  156  of  whose  Report  we 
may  refer.® 

120.  Recovery  from  non-liable  relatives. — In  the  case  of  relations 
who  are  not  legally  liable  the  Guardians  frequently  not  only  neglect, 
but  actually  refuse,  to  recognise  any  responsibility  at  all ; ^ with  the 
consequence  that  much  relief  is  given  into  households  of  which  the 
aggregate  income  of  the  members  places  them  far  beyond  the  position 
of  want : — 

“ Relief  is  given  almost  irrespective  of  income  in  the  case  of  old  people  living 
with  relatives  not  legally  liable.  This  statement  applies  in  practice  with  slightly 
varying  degree,  to  the  whole  of  the  Unions  in  . . . which  I visited.”  ^ 

^ Downes,  25087.  Mott,  14766.  Briant,  14922.  ^ Court,  6450.  Herbert,  8446-7. 

Fleming,  9590.  Williams,  45464  (15).  Childe,  71062  (5).  Mahomed,  76152.  Reynolds, 
Yol.  VII.,  App.  okIvL,  25-7.  ® Report  of  Royal  Commission  on  the  Aged  Poor 

[Cd.  7684],  1895,  Pars.  155-6.  •*  Ball,  55566-9.  Ski vington,  56501-4.  ^ Visits  : Urban,  96. 
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121.  On  the  other  hand,  it  appears  that  in  some  Unions  a rule  has 
been  adopted  which  prohibits  the  granting  of  out-relief  to  persons  re- 
siding with  relatives  where  the  united  income  of  the  family  is  sufficient 
for  the  support  of  all,  whether  such  relatives  are  legally  liable  to  main- 
tain them  or  not.  The  rule  is  not  strictly  adhered  to,  however,  for  there 
is  much  difference  of  opinion  amongst  Guardians  as  to  the  propriety  of 
the  policy.^ 

122.  We  thoroughly  endorse  the  principle  that  relatives,  other  than 
liable  relatives,  should  assist  wherever  possible.  The  names  of  such 
persons  should  be  carefully  entered ; and  they  should  be  approached  as 
friendly  assistants  in  the  relief  of  their  relatives,  asked  to  co-operate 
with  the  local  authority  in  the  fulfilment  of  a personal  duty.  Some- 
times it  may  be  found  best  to  leave  the  care  of  particular  cases  to 
voluntary  assistance,  which,  acting  on  other  lines,  may  be  able  to  obtain 
the  help  of  relatives,  employers  and  friends  for  persons  in  distress  who 
have  applied  for  public  relief.^  The  attitude  of  the  Poor  Law  Authorities 
towards  non-liable  relatives  should,  however,  be  governed  by  the  limita- 
tions we  have  indicated  regarding  recovery  from  relatives  legally  liable. 


^ Stableforth,  51369.  Crowther,  Vol.  IV.,  App.  Ixiii.  (3).  ^ Briant,  15282.  Peters, 

19986.  Jones,  49848-52.  Court,  6627.  Preston -Thomas,  12421.  Foster,  16428-39. 
But  Vide  Briant,  14988-92. 
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(a)  Maintenance  Orders. 

123.  Under  the  Bastardy  Laws  before  1834,  any  man  became  the  putative  ’ 
father  of  an  illegitimate  child  on  the  uncorroborated  oath  of  the  mother. 
The  putative  father  was  then  liable  to  imprisonment  in  default  of  main- 
taining the  child  and  the  amount  of  any  maintenance  order  made  by 
the  Magistrate  against  the  putative  father  was  paid  by  the  parish  to 
the  mother,  quite  irrespective  of  whether  the  putative  father  in  fact 
made  any  payment  at  all.  On  the  other  hand,  the  mother  herself  was 
liable  to  a year’s  imprisonment  for  each  bastard  child  who  became  charge- 
able to  the  parish.  These  laws  had  been  productive  of  so  much  immorality 
and  injustice  that  the  Royal  Commission  of  1832  recommended  that  they 
should  be  totally  abolished  and  that  the  whole  burden  of  an  illegiti- 
mate child’s  maintenance  should  be  thrown  in  the  first  instance  upon  the 
mother,  or,  if  she  married,  upon  her  husband.^  The  Poor  Law  Act  of 
1834  gave  effect  in  the  main  to  these  proposals,  but,  during  the  passage 
of  the  Bill  through  Parliament,  the  Government  accepted  an  amendment 
enabling  the  parish  to  recover  from  the  putative  father  the  cost  of  re- 
lieving an  illegitimate  child,  provided  that  the  evidence  of  the  mother 
as  to  the  paternity  of  the  child  was  corroborated  in  some  material 
particular.  To  this  extent,  therefore,  the  recommendations  of  the  Royal 
Commission  were  modified.^ 

124.  The  only  Sections  of  the  Act  of  1834  dealing  with  bastardy  which 
are  still  in  force,  are  Section  57,  which  makes  a man  liable  for  the  main- 
tenance of  the  children  of  the  woman  he  marries,  whether  those  children 
are  legitimate  or  illegitimate,  and  Section  71,  which  makes  an  unmarried 
woman  liable  for  her  children  till  the  age  of  sixteen.  In  1844  an  important 
change  was  made  in  the  law  : heretofore,  from  Elizabeth’s  time  down- 
wards, the  sole  object  avowed  by  the  Statutes  regarding  afiiliation  was 
indemnity  of  the  parish  for  the  charge  of  supporting  the  child.  The 
new  Act  departed  entirely  from  this  principle ; in  it,  redress  to  the 
woman  was  the  object,  it  being  now  “admitted  that  the  mother  of  the 
bastard,  not  the  parish,  is  the  party  by  whom  redress  is  to  be  sought 
from  the  putative  father,  and  the  means  placed  at  her  disposal  are  the 
cheapest  and  most  accessible  known  to  the  laws  of  this  country,”  a pro- 
ceeding in  Petty  Sessions.  All  pre-existing  powers  of  the  parish,  there- 
fore, for  obtaining  orders  on  putative  fathers  for  the  maintenance  of 
bastard  children  were  abrogated.® 

125.  It  was  evident,  however,  that  this  made  no  change  in  the  duty 
of  Guardians  towards  mothers  and  bastards  : they  were,  like  other 
persons,  entitled  to  relief  when  destitute — the  payment  made  by  the 
putative  father  being,  of  course,  considered  among  the  “ means  ” of  such 
paupers. 

126.  Existing  Statute  Law  as  to  Bastardy. — The  existing  Statute 
law  on  the  subject  of  bastardy  is  contained  in  more  recent  enactments. 

' Report  of  Poor  Law  Commission,  1832  [Cd.  2728],  1905,  pp.  166,  346.  ^ Adrian,  419. 

^ Smart,  Mem.  78. 
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“ The  effect  of  the  more  material  of  these  provisions  is  as  follows : Any 
single  woman  with  child  or  delivered  of  a bastard  may,  either  before  the 
birth  or  at  any  time  within  twelve  months  from  the  birth  of  a child,  or 
at  any  time  thereafter  on  proof  that  the  putative  father  has  within  the 
twelve  months  next  after  the  birth  paid  money  for  the  maintenance  of 
the  child,  or  at  any  time  within  twelve  months  next  after  the  return  to 
England  of  the  putative  father  on  proof  that  he  ceased  to  reside  in 
England  within  the  twelve  months  next  after  the  birth,  make  applica- 
tion to  a Justice  for  a summons  against  the  putative  father.  If  the 
application  is  made  before  the  birth  the  woman  must  make  a deposition 
on  oath  stating  who  is  the  father.  The  Justice  shall  issue  his  summons  re- 
quiring the  putative  father  to  appear  at  a Petty  Session  (35  & 36  Vic.  c.  65, 
Sec.  3).  Another  form  of  application  is  permissible.  This  application 
is  authorised  by  the  36  Vic.,  c.  9,  Sec.  5.  It  is  made  by  the  Guardians, 
and  it  can  only  be  made  after  the  birth  of  the  child,  and  after  the  child 
becomes  chargeable.  Where  the  Guardians  apply,  their  application  must 
be  made  to  two  Justices,  and  thereupon  the  Justices  may  summon  the 
putative  father  to  appear  before  any  two  Justices  to  show  cause  why  an 
order  should  not  be  made  upon  him  to  contribute  towards  the  relief  of 
the  child.”  ^ “With  regard  to  the  other  kind  of  application,  that  of  the 
Guardians,  it  is  to  be  observed  that  the  foundation  for  this  is  the  actual 
chargeability  of  the  child.  Hence  there  may  be  a difficulty  in  making 
the  putative  father  contributory  in  the  event  of  the  cessation  of  charge- 
ability,  unless  within  the  prescribed  time  the  woman  has  also  availed 
herself  of  her  right  to  apply.”  ^ 

127.  Procedure. — “ At  the  hearing,  in  cases  where  the  application  is 
made  by  the  mother  after  the  birth  of  the  child,  the  Justices,  on  the 
appearance  of  the  person  summoned,  or  on  proof  of  due  service  of  the 
summons,  are  to  hear  the  evidence  of  the  woman,  and  such  other 
evidence  as  she  may  produce,  and  also  any  evidence  on  behalf  of  the 
putative  father ; and  if  the  evidence  of  the  mother  be  corroborated  in 
some  material  particular  by  other  evidence,  to  the  satisfaction  of  the 
Justices,  they  may  adjudge  the  man  to  be  the  putative  father  of  the 
bastard  child.  The  proceeding  at  the  hearing  on  the  application  of 
the  Guardians  is,  up  to  this  point,  essentially  similar.”  ^ 

128.  The  Order. — “ The  order  on  the  application  of  a woman  takes 
various  forms  according  to  the  varying  circumstances  of  cases.  The 
cases  are  these  : — 

(1)  Where  the  application  was  made  before  the  birth  of  the  child 
and  the  child  is  alive. 

(2)  Where  the  application  was  made  before  the  birth  of  the  child 
and  the  child  has  been  born  and  is  dead. 

(3)  Where  the  application  is  made  after  the  birth  of  the  child 
and  the  child  is  alive  ; and 

(4)  Where  the  application  is  made  after  the  birth  of  the  child 
and  the  child  is  dead. 

129.  If  the  Justices  adjudge  the  man  to  be  the  putative  father  of  the 
child,  they  may  also,  if  they  see  fit,  having  regard  to  all  the  circum- 
stances of  the  case,  proceed  to  make  an  order  on  the  putative  father 
according  to  the  exigencies  of  the  cases  above  enumerated.  Thus  the 
order  may  direct  payment  to  the  mother  or  to  any  person  appointed  to 
have  the  custody  of  the  child  (that  is,  where  the  mother  is  of  unsound 


1 Adrian,  420.  ^ Ihid.^  421.  ^ Ibid..,  423. 
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mind  or  a prisoner)  of  a weekly  sum  not  exceeding  5s.  for  the  main- 
tenance and  education  of  the  child  ; also  : — 

(а)  The  expenses  incidental  to  the  birth  of  the  child. 

(б)  The  funeral  expenses  of  the  child,  if  it  has  died  before  the 
making  of  the  order. 

(c)  The  costs  incurred  in  obtaining  the  order  ; and  where  the 
application  is  made  before  the  birth  or  within  two  months  after 
the  birth  the  weekly  sum  may,  if  the  Justices  think  fit,  be  calcu- 
lated from  the  birth  (35  & 36  Vic.,  c.  65,  Sec.  4).^ 

130.  “ Where  the  application  is  made  by  the  Guardians  under  Section  5 
of  the  Bastardy  Laws  Amendment  Act,  1873,  the  order  may  direct  the 
putative  father  to  pay  to  the  Guardians  or  one  of  their  ofiicers  such 
sum  weekly  or  otherwise  towards  the  relief  of  the  child  during  such 
time  as  the  child  shall  continue  or  afterwards  be  chargeable  as  shall 
appear  to  them  to  be  proper.  Any  payment  will  be  recoverable  by  the 
ofiicer  appointed  to  receive  it.  Procedure  in  regard  to  and  under  the 
order  is  subject  to  the  important  conditions  set  out  in  the  form  of  pro- 
visoes to  Sec.  5 of  the  Act  of  1873.  The  provisoes  are  as  follows : — 

‘ (1)  That  no  payments  shall  be  recoverable  under  such  order 
except  in  respect  of  the  time  during  which  the  child  is  actually  in 
receipt  of  relief. 

(2)  That  an  order  under  this  Section  shall  not  be  made  and  if 
made  shall  cease  except  for  the  recovery  of  arrears  when  the  mother 
of  the  child  has  obtained  an  order.  . . . 

(3)  That  nothing  in  this  Section  shall  be  deemed  to  relieve  the 
mother  of  a bastard  child  from  her  liability  to  maintain  such  child. 

(4)  That  any  person  upon  whom  an  order  is  made  under  this 
Section  shall  have  the  same  right  of  appeal  against  such  order  as 
in  the  case  of  an  order  obtained  on  the  application  of  the  mother. 

(5)  That  if  after  an  order  has  been  made  under  this  Section  the 
mother  should  apply  for  an  order  . . . the  order  made  under  this 
Section  shall  be  prima  facie  evidence  that  the  man  upon  whom  the 
order  is  made  is  the  father  of  the  child.’  (36  Vic.,  c.  9,  Sec.  5.)” 

131.  “ With  reference  to  the  second  proviso  it  is  to  be  observed  that, 
in  the  event  of  the  child  being  no  longer  chargeable,  the  order  obtained 
by  the  Guardians  will  not  authorise  the  mother  to  obtain  payment  from 
the  putative  father.  For  this  she  will  need  a fresh  order,  and  this 
must  be  obtained  on  her  own  application.  This  apparently  she  may 
obtain  during  the  currency  of  the  order  obtained  by  the  Guardians. 
But  her  application  must  be  made  within  the  time  allowed  to  her  apart 
from  the  proceedings  of  the  Guardians.”  ^ 

132.  We  have  received  important  evidence  to  the  effect  that  procedure 
under  the  law  as  it  now  stands  is  uncertain  and  difllcult,  and  that  the 
power  of  the  Guardians  needs  enlarging.  The  following  extracts  from 
the  evidence  show  the  gravity  of  the  position. 

133.  Mr.  Joseph  Brown,  the  President  of  the  Poor  Law  Unions  in 
England  and  Wales,  was  asked  if  anything  was  done  if  a man  absconded. 
He  replied : — 

“Nothing  is  done.  I should  think  perhaps  only  in  one  out  of  every  three  cases 
are  we  able  to  obtain  the  order.”  ® 

134.  And  his  colleague,  Mr.  King,  who  had  been  Chairman  of  the 
Wallingford  Board  since  1874,  said  : — 

“ In  my  opinion  power  should  be  given  to  boards  to  obtain  an  order  from  the 
putative  father  of  a bastard  child  for  contribution  towards  the  maintenance  of 

^ Adrian,  425.  * Ihid.^  427.  ^ Brown,  24843. 
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the  mother  independently  of  the  child,  during  her  chargeability.  As  the  matter 
now  stands,  the  mother  is  often  chargeable  three  or  four  months  before  and  after 
the  birth  of  her  child.  If  she  leaves,  say,  within  one  month  of  the  child’s  birth, 
the  guardians  have  in  practice  no  remedy,  as  in  present  circumstances,  they  can 
only  recover  the  cost  of  the  child’s  maintenance,  which,  if  breast-fed,  is  practically 
nil.  Moreover,  no  order  can  be  applied  for  by  a board  till  after  birth,  and  this 
practically  gives  no  time  to  procure  one,  so  that  there  is  to  all  intents  and  purposes 
no  remedy  against  the  father  in  the  very  large  majority  of  cases  which  come  to  the 
union  infirmary.”  ^ 

1,35.  A witness  from  West  Ham  says : — 

“ Very  large  numbers  of  single  women  are  admitted  to  the  workhouse  in  a 
pregnant  condition,  and  these  come  under  the  notice  of  the  special  committee 
consisting  of  the  lady  members  of  the  Board  and  are  in  turn  seen  by  me  with 
a view  to  taking  steps  to  compel  the  putative  fathers  to  contribute  towards  the 
maintenance  of  the  children.’’ 

“ During  the  three  years  ended  31st  December,  1905,  forty-two  such  cases  were 
settled  in  favour  of  the  mothers,  either  by  orders  made  by  the  justices  at  petty 
sessions,  or  by  properly  attested  agreements  ; but  many  young  women  prefer  to 
leave  the  workhouse  as  soon  as  possible  after  confinement,  consequently,  pro- 
ceedings in  the  larger  number  of  cases  have  not  been  taken,”  ^ 

136.  Another  representation  frequently  made  to  us  is  that  an  order 
obtained  on  the  application  of  the  Guardians,  which  at  present  lapses 
on  the  mother  ceasing  to  be  chargeable,  should  ipso  facto  be  renewed 
on  the  mother  again  becoming  chargeable. 

137.  The  most  important  suggestions  for  reform  received  by  us  are 
the  following : — 

(1)  That  an  order  once  obtained,  either  by  the  mother  or  the 
Guardians,  shall  be  available  by  whichever  party  is  maintaining 
the  child,  and  that  where  the  order  has  been  obtained  by  the 
mother,  the  Guardians,  if  maintaining  the  child,  be  empowered  to 
apply  for  an  increase  in  the  amount  of  the  allowance. 

(2)  That  an  order  may  be  obtainable  without  the  evidence  of 
the  mother,  when  through  death,  insanity,  or  other  sufficient  causes 
her  evidence  cannot  be  obtained.^ 

(3)  That  an  order  once  obtained  should  remain  in  force  until  the 
child  reaches  the  age  mentioned  in  the  order,  whether  the  mother 
lives  or  not.^ 

(4)  That  a putative  father  should  be  liable  for  the  maintenance 
of  the  mother  during  her  chargeability.^ 

138.  With  regard  to  the  first  point  we  are  advised  that,  under  Sec.  7 
of  the  Act  of  1872,  payment  can  be  recovered  by  the  Guardians  under 
an  order  obtained  by  the  mother.  We  think  that  the  wording  of  the 
Act  is  not  clear  on  this  point,  and  that  it  should  be  expressly  stated 
that  an  order  once  obtained,  either  by  the  mother  or  the  Guardians, 
shall  be  available  by  whichever  party  is  maintaining  the  child,  and  that, 
where  the  order  has  been  obtained  by  the  mother,  the  Guardians,  if 
maintaining  the  child,  shall  be  empowered  to  apply  for  an  increase  in 
the  amount  of  the  allowance.® 

139.  With  regard  to  the  second  point,  we  cannot  recommend  that  an 
order  should  be  obtainable  without  the  evidence  of  the  mother  ; but  we 
recommend  that  action  for  recovery  of  expenses  of  chargeability  be 
brought  again.st  the  alleged  putative  father  by  the  Guardians  imme- 
diately on  the  birth  of  the  child,  according  to  the  evidence  obtained  by 
them,  irrespective  of  the  fact  whether  the  mother  is  then  able  at  once 

" 1 King,  2526476^)!  ^ Rusbridge,  20418  (10).  » Brown,  24741  (17).  ^ing, 

25264  (6  c).  ■’  ''Recommendations  from  Boards  of  G-uardians  in  the  Appendix. 

® Curtis  & Battershy,  28796  (17). 
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to  give  evidence  or  not ; and  that,  if  the  mother  is  then  unable  to  give 
evidence  on  account  of  her  state  of  health,  the  man  should  be  bound 
over  to  appear  at  a later  date. 

140.  With  regard  to  the  casein  which  the  mother  dies  before  the  child 

reaches  the  age  mentioned  in  the  order,  some  provision  is  already  made 
in  the  Poor  Law  Amendment  Act,  1844.  “ After  the  death  of  such 

mother,  or  if  such  mother  be  incapacitated  as  aforesaid,  so  often  as  any 
bastard  child  for  whose  maintenance  such  order  of  Petty  Sessions  has 
been  made  becomes  chargeable  to  any  parish  or  Union  by  the  neglect  of 
the  putative  father  to  make  the  payments  due  . . . then  it  shall  be 
lawful  for  the  Board  to  make  such  applications  for  the  enforcement  of 
the  order  as  might  have  been  made  by  the  mother.”  ^ It  is  to  be  noted 
that  the  chargeability  to  the  parish  must  be  due  definitely  to  the 
“ neglect  of  the  putative  father.”  We  think  that  this  should  be  amended, 
and  that,  under  whatever  circumstances  the  child  becomes  chargeable, 
the  chargeability  of  the  father  should  remain  and  be  enforced,  with— as 
we  have  said — the  enforcement  of  a larger  payment  if  necessary. 

141.  The  fourth  point  is  insufficiently  met  by  the  present  law,  under 
which  a mother  (but  not  the  Guardians)  can  obtain  the  expenses  inci- 
dental to  the  birth  of  her  child. ^ It  is,  however,  entirely  discretionary 
in  the  Justices  to  give  them  incidental  expenses.  (Stone’s  Justices 
Manual,  p.  153.)  We  recommend  that  the  putative  father  be  chargeable 
for  the  maintenance  of  the  mother  of  his  child  from  the  date  of  the 
mother’s  admission  to  relief,,  and  for  the  child  after  birth  ; and  that, 
immediately  on  the  mother’s  admission,  inquiry  on  behalf  of  the  Local 
Authority  be  made  in  regard  to  the  paternity  of  the  child.  If  the  cases 
be  numerous  these  inquiries  should  be  made  by  a special  officer  suitable 
for  the  work ; but  the  interrogation  of  the  mother  should  be  by  a 
woman. 

142.  In  the  previous  Chapter  we  referred  to  the  procedure  for  enforc- 
ing payment  of  arrears  under  the  Bastardy  Acts.  That  procedure,  when 
the  order  has  been  made  on  the  mother’s  application,  is  as  follows  : — 

“ What  is  the  procedure  for  enforcing  payments  under  orders  made  on  the 
mother’s  application  ? — Provision  is  made  for  enforcing  payment  of  arrears  under 
such  an  order  by  empowering  justice  by  warrant  to  cause  the  putative  father  to  be 
• brought  before  any  two  justices,  and,  “ in  case  such  putative  father  neglect  or  refuse 
to  make  payment  of  the  sums  due  from  him  under  such  order,  or  since  any  commit- 
ment for  disobedience  to  such  order  as  hereinafter  provided,  together  with  the 
costs  attending  such  warrant,  apprehension,  and  bringing  up  of  such  putative  father, 
such  two  justices  may,  by  warrant  under  their  hands  and  seals,  direct  the  sum  so 
appearing  to  be  due,  together  with  such  costs,  to  be  recovered  by  distress  .... 
and  may  order  such  putative  father  to  be  detained  and  kept  in  safe  custody  until 
return  can  be  conveniently  made  to  such  warrant  of  distress,  unless  he  give  suffi- 
cient security  by  way  of  recogisance  or  otherwise  to  the  satisfaction  of  such  justices 
for  his  appearance  before  two  justices  on  the  day  which  may  be  appointed  for  the 
return  of  such  warrant  of  distress.’  If  no  sufficient  distress  can  be  had,  any  two 
justices  may  commit  the  putative  father  to  gaol  for  a term  not  exceeding  three 
months  unless  the  sum  and  cost  be  sooner  paid  (35  & 36  Vic.,  c.  65,  Sec.  4).  With 
regard  to  the  amendments  which  the  legislation  of  1872  and  1873  effected  in  the 
law,  it  may  be  noted  that  any  reasonable  sum  may  be  ordered  to  be  paid  as  incidental 
to  the  birth  of  the  child  and  of  its  funeral  ; and  the  recovery  of  the  weekly  sums  is 
not  limited  to  a particular  arrear  ; payments  may  be  directed  to  continue  until  the 
child  reaches  sixteen  years  of  age.  Where  an  order  has  been  made  on  the  applica- 
tion of  the  mother,  and  the  child  has  become  chargeable  after  the  death  of  the 
mother,  the  guardians  are  empowered  to  make  any  such  application  for  the  enforce- 
ment of  the  order  as  the  mother  might  have  made  if  alive  (7  & 8 Vic.,  c.  101,  Sec.  7). 

^ 7 & 8 Vic,,  cap.  101,  Sec.  7.  -Bastardy  Law  Amendment  Acts,  1872.  Sec.  4. 
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Also  during  the  lifetime  of  the  mother  in  a case  where  an  order  has  been  made  on  her 
application,  and  where  the  child  has  become  chargeable,  two  justices  may  appoint 
some  relieving  officer  or  other  officer  of  the  Poor  Law  Union  to  receive,  on  account 
of  the  Poor  Law  Union,  such  proportion  of  the  payments  then  due  or  becoming 
due  as  may  accrue  during  the  period  for  which  the  child  is  chargeable  (35  & 36 
Vic.,  c.  65,  Sec.  7).”i 

143.  It  has  been  represented  to  us  that  in  a largje  number  of  cases  this 
procedure  fails,  and  that  the  man  escapes  payment  by  the  simple  expe- 
dient of  removing  to  another  place.  We  think  that  this  difficulty  will 
be  very  largely  met  by  the  recommendations  made  by  us  in  the  last 
Chapter,  that  the  Poor  Law  and  other  authorities,  both  in  the  same  and 
in  different  districts,  be  required  to  co-operate  in  enforcing  the  law.  It 
is  also  desirable  that  fathers  against  whom  affiliation  orders  are  made 
should  be  required  to  report  to  the  Court  changes  in  address. 

144.  There  is  a minor  point  of  procedure  in  connection  with  bastardy 
orders  which  we  consider  deserves  attention.  It  has  been  strongly 
alleged  to  us  that  the  practice  of  making  orders  against  putative  fathers 
in  terms  necessitating  direct  payment  by  the  man  to  the  woman,  is  pro- 
ductive of  undesirable  results,  and  sometimes  tends  to  increase  bastardy. 
It  is  not  right  that  the  terms  of  a legal  order  should  serve  as  a pretext 
for  periodical  visits  by  a man  to  the  woman  he  has  seduced,  and  the 
position  is  even  worse  when,  through  failure  of  the  payments,  the  woman 
is  induced  to  frequent  the  man’s  house  with  a view  to  obtaining  her 
money. 

145.  Miss  Hogg,  secretary  of  the  Southwark  Diocesan  Association  for 
the  Care  of  Friendless  Girls,  says  : — 

“ I have  no  hesitation  in  stating  that  when  payments  are  made  direct  from  the 
father  to  the  mother  the  effect  is  so  detrimental  that  so  far  as  the  influence  of  this 
Association  is  concerned  the  law  is  practically  a dead  letter.”  ^ 

146.  Miss  Newill,  president  of  the  Birmingham  Association  for  Rescue' 
Training  of  Young  Women,  says  : — 

“ The  great  aim  of  all  rescue  workers  is  to  sever  all  connection  between  the 
putative  father  and  the  mother  of  an  illegitimate  child.  For  very  obvious  reasons 
the  man  should  never  be  allowed  to  pay  directly  to  the  woman.  At  present  no  one 
but  the  mother  is  legally  authorised  to  receive  it.  By  threats  or  persuasions  the 
man  when  paying  directly  has  every  opportunity  to  induce  the  woman  either  to 
return  to  him  or  relinquish  her  claim  upon  him.”  ® 

147.  Miss  Hall,  honorary  secretary  of  the  outdoor  rescue  work  depart- 
ment of  the  Church  Army,  says  : — 

“ If,  on  the  application  of  a solicitor  acting  on  behalf  of  some  rescue  association 
or  of  the  mother  herself,  an  affiliation  order  is  granted,  payment  is  required  to  be 
made  direct  by  the  father  of  the  child  to  the  mother.  But  the  great  aim  of  the 
rescue  worker  is  to  break  off  all  connection  between  the  father  and  the  mother.  A 
weekly  payment  on  a magistrate’s  order  involves  constant  meetings  which  not  only 
prevent  the  mother  settling  down  in  a respectable  way  of  life,  but  most  undesirable 
results  almost  inevitably  ensue.  Either  she  has  to  hang  about  on  pay  day  at  the 
shop  where  he  works  (and  it  very  soon  becomes  well  known  why  she  is  there),  or 
she  has  to  haunt  his  home  or  the  place  where  he  lodges  ; with  the  result  that  her 
shame  is  blazoned  abroad  and  she  becomes  at  least  the  centre  of  a degraded  notoriety. 
If,  as  is  often  the  case,  the  father  regains  his  hold  upon  her,  he  works  upon  her 
affections,  and  not  infrequently  drags  her  down  again,  with  the  result  that  Boards 
of  Guardians  are  apt  to  regard  her  as  an  altogether  depraved  woman,  when  the 
blame,  as  a matter  of  justice,  should  be  laid  on  other  shoulders.” 

148.  We  think,  therefore,  that  bastardy  orders  should  invariably  be 
made  payable  through  the  agency  of  some  person  other  than  the  mother 
of  the  illegitimate  child.  We  make  this  recommendation  both  in  the 


^ Adrian,  426.  ^ Hogg,  Vol.  XI.,  App. 
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interests  of  morality  and  of  the  ratepayers,  who  are  so  frequently  called 
upon  to  support  many  bastard  children  of  a single  mother.  As  regards 
cases  which  involve  no  chargeability  upon  the  rates,  the  Justices  should 
be  required,  where  the  circumstances  are  favourable,  to  appoint  an  agent 
through  whom  the  payments  to  the  mother  would  be  made. 

(b)  Treatment  of  Unmarried  Mothers. 

149.  There  is  perhaps  no  more  difficult  problem  in  Poor  Law  adminis- 
tration than  the  treatment  of  unmarried  mothers,  and  none  in  which 
discriminating  methods  might  have  greater  results.  The  need  for  in- 
troducing a different  system  from  the  present  has  made  itself  universally 
felt  amongst  Poor  Law  workers,  and  there  are  certain  points  upon  which 
our  evidence  is  practically  unanimous. 

150.  A very  large  proportion  of  the  births  which  take  place  in  the 
workhouse  are  illegitimate.  Mr.  Lockwood  gives  the  numbers  of  legiti- 
mate and  illegitimate  respectively  for  six  months  in  seven  London  work- 
houses,  and  the  totals  are  145  legitimate  and  245  illegitimate.^  Mr. 
Kendrick  states  that  all  the  births  in  the  Stone  (Staffs.)  workhouse  the 
previous  year  were  illegitimate.^  Mr.  Tarrant  states  that ; — 

“ During  the  past  five  years  there  have  been  229  births  in  this  institution,  and  177, 
or  77‘2  per  cent.,  of  these  have  been  illegitimate  children,  the  mothers  of  whom  for 
the  most  part  are  mentally  weak,  and  in  many  cases  approaching  the  imbecile.”  ® 

Mr.  H.  Senior  says  : — 

“ Out  of  forty-five  pregnant  cases  during  the  years  1905  and  1906  thirty-one  were 
single  women.’’  ^ 

Mr.  H.  Cooper  says  : — 

“ In  the  workhouse  of  this  union  there  are  a great  many  illegitimate  children 
born — children  of  young  single  women  who  go  to  the  workhouse  for  the  purpose  of 
confinement.  During  the  year  ended  June,  1906,  there  were  thirty-two  births  in 
the  workhouse,  of  which  eight  children  only  were  legitimate  and  twenty-four 
illegitimate.”  ^ 

151.  Some  witnesses  have  felt  strongly  the  fact  that  to  many  of  these 
women  there  is  nothing  deterrent  about  the  workhouse,  and  that  they 
are  able  to  obtain  there  treatment  which  is  far  superior  to  that  within 
reach  of  the  independent  labourer’s  wife.  The  Rev.  J.  R.  James  says  : — 

“ There  is  no  doubt  but  that  a premium  is  put  upon  illegitimacy  by  the  ease  with 
which  the  mothers  of  illegitimate  children  are  admitted  to  the  lying-in  wards.  I 
know  of  one  such  ward  where  during  seven  years  seven  different  women  have  been 
confined  of  from  three  to  five  children  by  different  fathers,  and  to  these  same 
wards  it  is  very  difficult  for  married  women  whose  husbands  earn  a bare  living  wage 
to  gain  admission,  in  addition  to  the  fact  of  the  demoralisation  which  follows  upon 
association  with  the  regular  inmates.  The  girl  who  comes  to  be  delivered  of  her 
illegitimate  child  finds  that  there  are  numbers  of  others  in  the  same  case  as  herself, 
and  feels  no  shame  in  returning  in  like  case  again.”  ® 

152.  The  fundamental  mistake  hitherto  has  lain  in  the  tacit  assump- 
tion that  all  unmarried  mothers  coming  into  the  workhouse  belong  to 
the  same  class,  and  are  to  be  dealt  with  on  the  same  lines.  It  has  become 
clear  to  us  that  in  future  we  must  distinguish  between  at  least  three 
classes  : the  feeble-minded  or  irresponsible,  the  young  mothers  who  are 
responsible  but  have  fallen  for  the  first  time,  and  the  women  who  have 
no  desire  to  lead  a respectable  life. 

153.  With  regard  to  the  first  class,  the  feeble-minded,  their  case  is 
fully  dealt  with  in  the  Report  of  the  Commission  on  Feeble-minded. 
If,  as  we  hope,  the  recommendations  of  that  Commission  are  carried 

^ Lockwood,  14017.  ^ Kendrick,  22394.  ® Tarrant,  Yol.  IV.,  App.  cii.  (12). 
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into  effect,  a system  of  control  over  the  feeble-minded  will  be  initiated 
which  will  put  an  end  to  one  of  the  most  prolific  sources  of  pauperism, 
and  free  the  Poor  Law  administrator  from  one  of  his  greatest  difficulties. 
Meanwhile,  we  think  that  as  a provisional  measure,  the  Poor  Law 
Authorities  should  be  given  power  to  detain  feeble-minded  mothers  of 
illegitimate  children  who  come  under  their  care. 

154.  With  regard  to  the  second  class,  the  young  mothers  who  come 
into  the  workhouse  for  their  first  confinement,  there  is  also  great  need 
for  reform.  Many  of  these  are  young  girls,  greatly  to  be  pitied,  who 
have  been  much  sinned  against,  and  who  with  proper  encouragement  and 
help  may  be  restored  to  a useful  and  happy  life.  We  cannot  condemn 
too  strongly  the  present  system  by  which  their  sojourn  in  the  workhouse 
becomes  too  often  the  introduction  to  a life  of  permanent  degradation. 
We  attach  great  importance  to  the  evidence  on  this  point  of  Miss  Stans- 
feld,  who  inspects  the  maternity  wards  in  the  Metropolitan  District  for 
the  Local  Government  Board.  She  says  : — 

“ The  experience  I have  gained  impresses  upon  me  the  duty  of  representing  to 
the  Royal  Commission  that,  for  social  reasons,  I am  of  opinion  that  provision  should 
be  made  for  securing  separate  treatment  for  the  large  class  which  consists  of  young 
unmarried  women  who  come  into  the  maternity  wards  for  the  first  time.  A great 
deal  has  been  said  in  favour  of  the  classification  of  the  aged  poor  and  the  with- 
drawal of  children  from  workhouses  and  infirmaries,  but  nowhere  is  classification 
more  needed  than  in  the  maternity  wards.  The  unavoidable  and  close  intercourse 
between  the  young  girl,  who  often  enters  upon  motherhood  comparatively  innocent, 
and  the  older  woman  who  is  lost  to  all  sense  of  shame  and  who  returns  again  and 
again  to  the  maternity  ward  for  the  birth  of  her  illegitimate  children,  constitutes  a 
grave  danger.  Too  often  the  older  woman  invites  the  friendless  girl  to  share  her 
home  on  leaving  and  so  leads  her  on  to  further  ruin.  A young  girl  comes  from  the 
country  to  seek  her  fortune  as  a servant  in  London,  she  is  led  astray,  and,  not  daring 
to  return  to  her  friends,  she  applies  in  her  lonely  despair  to  the  workhouse  maternity 
ward.  Now,  while  I feel  sure  that  the  matron  and  the  nurses  make  every  endeavour 
to  shield  and  to  help  such  a patient  (and  as  a class  they  are  easily  distinguishable) 
it  is  impossible  to  avoid  contact  and  conversation  with  the  older  women.”  ^ 

155.  In  London,  and  probably  elsewhere,  a large  proportion  of  these 
young  girls  have  been  domestic  servants,  and  Miss  Stansfeld  assents  to 
the  suggestion  that  this  indicates  very  great  carelessness  on  the  part  of 
their  mistresses.  It  also  means  : — 

“ That  there  are  a great  many  country  girls  who  come  up  to  London  quite  ignorant 
of  London  ways  and  London’s  temptations  ; they  are  unprotected  and  unguarded, 
and  they  are  thus  led  astray.”  ^ 

156.  In  many  places,  and  more  especially  in  the  Metropolis,  great 
eflforts  are  being  made  on  behalf  of  these  girls,  to  give  them  a fresh 
start.  Miss  Stansfeld  says  of  such  work  that : — 

“ It  is  very  much  on  the  increase.  I think  the  amount  of  voluntary  work  which 
is  now  being  done  in  the  maternity  wards  of  the  Metropolis  is  wonderful.  I do  not 
think  that  I remember  any  one  single  instance,  when  asking  a girl  whether  she  would 
receive  help  on  leaving,  of  her  saying  No  ; and  I nearly  always  ask  that  question.”® 

157.  Those  of  our  witnesses  who  have  experience  in  work  of  this  kind 
are  generally  agreed  that  it  cannot  be  made  really  effective  under 
present  conditions.  Miss  Newill,  speaking  of  a committee  working  in 
connection  with  the  Birmingham  Workhouse,  says  : — 

“ The  result  has  been  most  encouraging,  but  the  committee  have  felt  that  for 
some  long  time  their  work  has  been  very  sadly  handicapped  for  the  want  of  a home 
to  which  these  young  girls  might  be  sent,  instead  of  mixing  for  long  periods  of 
time — as  many  often  have  to  do — with  the  degraded  and  vicious  women  who  haunt 
our  workhouses  all  over  the  country.  We  believe  that  the  list  of  these  women 
which  now  appears  to  be  so  large  would  be  wonderfully  decreased  in  the  future  if 


^ Stansfeld,  Vol.  I.,  App.  xxvi.  (14). 


2 Stansfeld,  14564. 


8 lUd.,  14240. 
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we  could  only  rescue  all  our  young  unmarried  mothers  and  help  them  to  regain  their 
footing.  The  moral  atmosphere  of  a workhouse  is  such  that  no  young  girl  should 
be  introduced  into  it  if  we  have  any  hope  or  wish  to  reclaim  her.”  ^ 

158.  The  opinion  expressed  by  this  witness  is  confirmed  by  the  evidence 
we  have  received  from  Bethnal  Green,  where  it  has  been  found  possible 
to  separate  these  “ first  cases  ” from  the  others.  The  matron  says  : — 

“ These  women  are  specially  looked  after  by  the  midwife  and  not  allowed  to  come 
in  contact  with  undesirable  women.  Each  woman  is  brought  before  the  Ladies’ 
Committee,  and  she  is  visited  by  a member,  and  everything  is  done  to  reclaim  her. 
if  Some  of  them  are  sent  to  homes,  others  to  domestic  service.  Homes  are  found  for 
their  babies.  The  girls,  if  they  earn  sufficient  money,  pay  5s.  a week,  but  if  at  first 
they  cannot  earn  enough  it  is  made  up  by  the  Ladies’  Committee.  I am  glad  to  be 
able  to  state  that,  during  the  nine  years  I have  been  matron  here,  I have  only  known 
two  of  these  girls  return  to  have  their  second  child.”  ^ 

159.  The  good  results  of  this  system  in  diminishing  the  number  of 
cases  are  seen  in  the  fact  that,  during  the  six  months  already  referred 
to,  there  were  only  ten  illegitimate  births  in  the  Bethnal  Green  Work- 
house,  as  against  seventeen  legitimate.^ 

160.  Unfortunately  it  is  not  found  possible  in  most  workhouses  to 
find  accommodation  for  these  cases  apart  from  others.  Mr.  Briant  says  : 

“ I feel  very  strongly  that  there  ought  to  be  some  means  of  dealing  with  them 
outside,  or  when  they  come  in,  of  not  mixing  them  with  the  other  women  who  have 
been  in,  unfortunately,  in  many  cases,  several  times.  That  is  a very  serious  blot 
practically  on  the  administration.  With  our  present  workhouse  it  is  very  difficult 
to  do  otherwise,  but  I think  something  should  be  done  to  remedy  that  ; it  is  a 
crying  evil,  to  my  mind.” 

161.  The  Hampstead  Board  has  met  the  difficulty  by  referring  such 
of  these  cases  as  are  willing  to  the  Maternity  Committee  of  the  Hamp- 
stead Charity  Organisation  Society.  Provision  is  made  for  them  by  this 
committee  in  voluntary  homes,  without  their  being  brought  before  the 
Board  and  entering  the  workhouse.  They  are  subsequently  looked  after 
and  enabled  to  make  a fresh  start.® 

162.  Many  witnesses  are  of  opinion  that  these  cases  can  best  be  dealt 
with  in  separate  homes,  preferably  by  voluntary  charity,  and  in  any  case 
quite  apart  from  the  workhouse.  Miss  Stansfeld  recommends  that  such 
a home  should  be  established  in  connection  with  the  Poor  Law  : — 

“ I would,  therefore,  venture  to  recommend  that  some  means  should  be  devised  for 
London  generally  by  which  the  exclusion  of  the  younger  women  {primiparcB)  could 
be  secured.  I should  venture  to  suggest  the  establishment  of  a special  maternity 
home,  with  laundries  and  workrooms  attached,  to  which  the  various  boards  of  guar- 
dians might  send  such  cases  for  employment  before  the  birth  of  the  child  and  for 
those  important  months  afterwards  which  offer  such  valuable  opportunities  for  the 
development  of  the  instinct  of  motherhood — that  instinct  which  constitutes  so  great 
a support  to  the  young  and  impressionable  woman.  To  such  a Home  I would  also 
recommend  that  married  women  of  really  good  character  might,  if  they  wished,  be 
admitted.”® 

At  the  Liverpool  Workhouse : 

“ Every  unmarried  woman  who  enters  such  a ward  for  the  first  time  is  given  the 
chance  of  going  to  a home  with  her  baby.” '' 

Miss  Newill  says : 

“ We  would  urge  that  a sufficient  number  of  homes  should  be  started  by  charit- 
able agencies  all  over  the  country  to  which  guardians  should  subscribe  and  after  due 
consideration,  send  suitable  cases  and  maintain  them  in  the  home  for  the  requisite 
period.”  ® 


^ Newill,  44920  (4).  - Bushell,  Vol.  II.,  App.  xv.  (D).  ^ Lockwood,  14017. 

^ Briant,  15374.  ® Stansfeld,  Vol.  L,  App.  xxvi.  (B).  ® Ibid.  App.  xxvi.  (a)  (15). 

" Thorburn,  35692  (15).  ®Newill,  44920  (5).  Vide  aZso  Thurnall,  15718,  Lloyd,  70511 
(9b),  MacNaughton- Jones,  72976  (4),  73078. 
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163.  We  are  strongly  of  opinion  that  these  recommendations  should 
be  carried  out  in  so  far  that  all  first  cases  should  be  dealt  with  in  insti- 
tutions apart  from  the  workhouse.  Where  suitable  voluntary  homes 
are  available,  it  would  be  well  that  these  should  be  utilised  ; and  the 
Authorities  should  directly  endeavour  to  promote  their  establishment 
as  certified  voluntary  homes  to  which  patients  may  be  admitted  direct 
on  the  order  of  the  Public  Assistance  Committee,  subject  to  their  making 
such  payments  as  may  be  agreed  for  the  maintenance  and  care  of  the 
individual  case.  Failing  these,  the  Poor  Law  Authorities  should  institute 
homes  of  their  own.  But  in  either  case  we  think  that  the  services  of 
charitable  workers  should  be  enlisted  to  watch  over  the  girls  on  their 
first  return  to  the  world. 

164.  A large  number  of  witnesses  have  urged  that  even  these  first 
cases  should  be  detained  for  a short  period  after  child-birth,  partly  in 
order  that  they  may  be  fully  restored  to  health,  and  partly  in  the 
interests  of  the  child.  Miss  Zanetti,  Inspector  under  the  Infant  Life 
Protection  Act  to  the  Chorlton  Board  of  Guardians,  says : 

“ I think  that  the  detention  of  unmarried  mothers  of  babies  born  in  workhouses 
would,  if  feasible,  have  an  important  effect  on  the  infantile  death-rate.  The  mother 
herself  would  derive  great  benefit  from  good  food  and  lodging  for  a few  months 
after  her  confinement,  and  the  child  nursed  by  its  mother  during  that  time  would 
have  a better  chance  of  healthy  life  than  if  brought  up  on  artificial  food  and  left  to 
the  care  of  a baby  farmer.”  ^ 

165.  We  think  that,  if  the  young  mothers  were  cared  for  under  better 
conditions  than  at  present,  and  were  given  the  option  of  remaining 
when  no  better  arrangement  could  be  made,  it  would  probably  be 
unnecessary  to  exercise  any  power  of  detention.  Experience  shows  that 
some  simple  expedient,  such  as  the  provision  of  an  outfit  for  service,  at 
the  end  say  of  three  or  six  months,  induces  these  young  women  to 
remain  without  powers  of  detention.  In  any  case  we  think  it  undesir- 
able to  lay  down  any  hard-and-fast  rule,  and  prefer  to  leave  it  to  the 
discretion  of  those  undertaking  the  work  to  deal  with  each  case  accord- 
ing to  the  varying  circumstances.  We  also  desire  to  express  the  strong 
hope  that  those  who  are  in  charge  of  the  homes,  as  well  as  the  charitable 
workers,  will  impress  on  the  girl  mothers  the  duty  of  nursing  their 
babies,  and  the  advantages  of  that  course  both  to  the  mothers  them- 
selves and  to  the  babies.  During  the  nursing  period  there  is  strongly 
developed  and  intensified  that  maternal  love  which  becomes  in  the  case 
of  the  unmarried  mother,  a powerful  factor  in  her  moral  reformation, 
and  in  her  restoration  to  a respectable  and  independent  life.  This  love 
also  provides  the  mother  with  an  unfailing  motive  to  make  every  effort 
to  contribute  to  the  support  of  her  child ; and  the  human  tie  thus  main- 
tained is  an  excellent  safeguard  against  a moral  relapse. 

166.  It  is  different  when  we  come  to  consider  the  more  depraved 
women  who  habitually  make  a convenience  of  the  workhouse.  We  hope 
that  'the  numbers  of  these  will  be  very  largely  diminished  as  they 
gradually  cease  to  be  recruited  from  the  two  previous  classes ; mean- 
while, we  have  to  meet  a strong  and  indignant  feeling  on  the  part  of 
local  administrators  that  such  women  cannot  continue  to  be  encouraged 
in  their  immoral  lives  at  the  expense  of  the  ratepayers.  The  remedy 
almost  universally  proposed  to  us  is  that  of  detention  for  a longer  or 


1 Zanetti,  Vol.  IV.,  App.  li.  (23).  Vide  also  Hill,  Vol.  IV.,  App.  xl.  (7),  Wetherod,  5382, 
White,  26407  (33),  26735.  Cook,  74127  (13).  Copeman,  74414  (12). 
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shorter  period.^  At  present  there  is  no  check  upon  the  number  of 
times  they  may  come  into  the  workhouse  for  their  confinement,  and 
their  children  for  the  most  part  become  a permanent  charge  upon  the 
rates.  We  think  that  these  cases  should  be  dealt  with  on  lines  similar 
to  those  adopted  for  “ in-and-out  ” cases.  The  fact  that  they  make  a 
habit  of  throwing  themselves  constantly  upon  the  rates  constitutes  a 
suflacient  justification  for  affording  relief  only  under  strict  conditions. 
After  recovery  from  confinement  they  should,  we  think,  be  sent  to  some 
suitable  institution,  where  they  should  be  detained  and  taught,  if 
possible,  to  earn  a living.  Their  detention  should  be  on  an  #rder  of 
Justices,  and  should  be  probationary,  and  until  it  was  judged  that  they 
were  prepared  to  lead  respectable  lives.  If  they  were  fit  to  nurse  their 
babies,  these  should  be  left  with  them  while  infants. 

167.  To  sum  up : we  urge  that  careful  discrimination  should  be  exer- 
cised in  dealing  with  the  unmarried  mothers  who  apply  for  relief.  For 
the  feeble-minded  we  recommend  complete  control  on  the  lines  laid 
down  by  the  Royal  Commission  on  Feeble-Minded.  For  young  mothers 
coming  for  the  first  time  we  recommend  treatment  in  special  homes, 
voluntary  where  possible  ; and  we  urge  that  the  services  of  voluntary 
workers  should  be  enlisted  for  their  after-care.  We  recommend  that 
there  should  be  a Women’s  Committee  connected  with  every  Public 
Assistance  Committee,  consisting  of  members  of  that  Committee  and  of 
other  voluntary  helpers,  to  advise  in  regard  to  all  maternity  cases  ; and 
that  members  of  the  Women’s  Committee,  or  others  suitable  for  the 
work  shall  keep  in  communication  with  mothers  leaving  the  homes  for 
the  purpose  of  befriending  them  and  their  children.  For  depraved 
women  we  recommend  that  the  Local  Authorities  should  have  power  to 
arrange  for  their  detention  in  suitable  Institutions.  Should  these  recom- 
mendations be  carried  into  effect,  we  confidently  anticipate  a great 
diminution  in  the  numbers  of  the  latter  class,  and  also  in  the  numbers 
of  illegitimate  and  degenerate  children  who  are  born  only  for  an  early 
death  or  to  become  a lasting  burden  upon  the  community. 

^ Mill  ward,  18959.  Kendrick,  22227.  Blossom,  42883.  Hill,  Yol.  IV.,  App.  xL  (8). 
Hadfield,  Yol.  IV.,  App.  Ixxiv.  (15  c.).  Brown,  50029.  Burnell,  68119.  Buckingham, 
68419.  Wethered,  5382.  Heale,  69045  (14).  Cook,  74127  (13),  74210.  Copeman, 
74414  (12),  74521.  Mahomed,  76222,  etc.,  etc. 
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168.  We  have  seen  that  the  Royal  Commission  had,  in  1834, 
recommended  that  the  Central  Board  should  be  “ empowered  and 
directed  to  frame  and  enforce  Regulations  ” as  to  the  relief  of  vagrants.^ 
It  was  anticipated  that  the  burden  of  vagrancy  would  be  lifted  if  the 
relief  were  “ such  as  only  the  destitute  would  accept  but  the  Com- 
missioners expressed  their  assured  belief  that  this  result  could  be 
effected  only  if  the  system  were  general.  Their  prescience  has  been 
justified  in  the  sequel. 

169.  No  special  reference  to  vagrants  was  made  in  the  Act  of  1834 ; 
presumably,  it  was  considered  that  the  general  powers  conferred  by 
that  Act  would  suffice,  and  in  the  Third  Report  of  the  Poor  Law  Com- 
missioners are  details  of  Regulations  sanctioned  by  them  for  “ the 
Relief  of  Casual  and  Mendicant  Paupers”  in  the  Hatfield  Union. ^ 
These  Regulations  empowered  every  ratepayer,  and  any  parochial  or 
Union  officer,  to  give  a ticket  recommending  relief  to  be  given  in  the 
workhouse  to  “ any  person  who  shall  by  words  or  signs  intimate  that 
he  or  she  is  in  a state  of  destitution,  has  no  means  to  get  his  or  her 
living  by  (Stat.  of  43  Eliz.,  c.  2)  or  who  shall  use  no  ordinary  or  daily 
trade  of  life.”  The  master  was  to  adn^it  the  person  in  accordance  with 
ordinary  regulations  of  the  workhouse,  and  then  “ if  he  or  she  be  able- 
bodied  or  partially  disabled  ” the  casual  thus  admitted  was  to  “ be  set 
on  such  work  as  may  be  provided  for  the  able-bodied  or  for  the  partially 
disabled.”  After  the  performance  of  this  task,  which  was  to  be  “ pro- 
portioned to  his  or  her  capacity,”  he  was  to  receive  the  same  diet  and 
be  subject  to  the  same  discipline  as  the  other  paupers  in  the  workhouse. 
Provision  was  also  made  for  notification  to  the  Clerk,  and  for  the 
directions  of  the  Guardians  at  their  next  meeting  as  to  the  continuance 
of  the  relief  or  the  removal  of  the  casual  to  his  or  her  place  of  settle- 
ment. A set  form  was  provided  for  the  examination  of  the  casual  by 
the  master,  the  result  of  which  was  open  to  the  inspection  of  the  rate- 
payers, and  special  stress  is  laid  on  the  importance  of  due  investigation 
of  each  case.  The  relieving  officer  was  further  authorised  in  certain 
cases  to  “ suspend  the  performance  of  his  other  duties,”  and  to  deal 
with  a “ common  vagrant”  in  accordance  with  the  Act  for  the  Punish- 
ment of  Idle  and  Disorderly  Persons  and  Rogues  and  Vagabonds”^ 
before  the  Magistrate.  Finally,  the  ratepayers  were  notified  that 
“ every  penny  given  to  mendicants  operates  as  a bounty  on  filth  and 
imposture,  and  an  inducement  to  bring  up  poor  children  in  miserable 
and  wicked  courses.” 

170.  It  was  anticipated  from  a short  experience  of  this  plan  that 
“ with  strict  attention,  and  when  it  becomes  generally  known,  there 
will  not  be  a beggar  to  be'seen  throughout  the  Union.”  ^ 

^Report  of  Poor  Law  Commission,  1832.  [Cd.  2728],  1905,  p.  340.  ^Third  Annual 
Report  Poor  Law  Commissioners,  546-1,  1837,  App.  A,  No.  x.,  p.  80.  *5  Geo.  IV.,  c.  83. 
■‘Third  Annual  Report  Poor  Law  Commissioners^  546-1,  18.37  ; Report  from  the  Master 
to  the  Marquis  of  Salisbury,  p.  82. 
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171.  It  appears  that  a similar  plan  was  adopted  in  other  Unions,  and 
in  an  application  from  the  Spalding  Guardians  for  the  appropriation  of 
one  of  the  outhouses  in  the  men’s  yard  at  the  new  poorhouse  for  the 
nightly  reception  of  vagrants  may  be  found  the  germ  of  the  present 
casual  ward.^  The  vagrant  was  to  receive  a supper  and  breakfast  of 
bread  and  water,  but  the  latter  meal,  and  also  his  discharge,  was 
dependent  on  a task  of  two  hours  on  the  corn  mill.  An  Assistant-Com- 
missioner, reporting  on  this  proposal,  said  : — 

“ Every  workhouse  ought  to  be  provided  with  two  rooms  and  straw  beds  for 
vagrants.  A mill  handle  should  be  adjacent  on  the  men’s  side.  At  Coventry  we 
reduced  an  expepditure  upon  vagrants  from  many  hundreds  to  a mere  nothing.” 

But  the  provision  of  casual  wards  for  destitute  wayfarers  not  belonging 
to  the  district  was  a duty  which  had  not  been  contemplated  by  the 
framers  of  the  Act  of  1834.^  Difficulties  soon  arose,  and  foremost  of 
these  was  the  fact  that,  until  the  law  was  amended  in  1848,^  inmates 
who  had  no  settlement  were  maintained  at  the  cost  of  the  parish  in 
which  the  workhouse  happened  to  be. 

172.  The  position  was  especially  acute  in  the  Metropolis,  where  des- 
titute persons  found  in  the  street  by  the  police  were  refused  relief  on 
the  ground  that  they  belonged  to  distant  parishes.^ 

173.  In  their  reply  to  a representation  from  the  police  authorities  the 
Poor  Law  Commissioners  affirmed  their  confidence  in  the  sufficiency  of 
the  existing  policy  and  the  extension  of  workhouse  accommodation,  but 
they  say  : — 

“ That  which  the  Commissioners  are  most  anxious  to  have  made  known  is,  that 
the  relief  of  actual  destitution  in  cases  of  emergency  should  always  precede  the 
investigation  of  any  question  as  to  its  cause,  or  as  to  the  liability  of  any  other 
parties  than  the  parish  to  contribute  to  it.” 

174.  In  a Circular  Letter  to  the  Boards  of  Guardians  in  the  Metropolis 
the  Commissioners  requested  that  their  correspondence  with  the  police 
may  ‘‘  be  read  by  the  Clerk  to  the  relieving  officers  and  master  of  the 
workhouse  in  the  presence  of  the  Guardians,”  and  arrangements  for 
task-work,  with  regulations  on  the  lines  of  those  adopted  at  Hatfield, 
were  recommended.® 

175.  In  1839  a further  Circular  threatened  with  dismissal  any  officer 
who  neglected  his  primary  duty  of  relieving  any  case  of  urgent  casual 
destitution.® 

“ Serious  notice  ” had  to  be  taken  of  the  “ reprehensible  practice  on 
the  part  of  certain  parish  officers  of  bribing  or  otherwise  inducing 
casual  paupers  (who  from  sickness  or  other  accidental  causes  have 
appeared  likely  to  become  burdensome)  to  quit  the  parish.”'^ 

176.  Thenceforward  was  issued  a series  of  Circulars  and  Orders 
directly  dealing  with  the  vagrant.® 

177.  The  vagrant  has  been  termed  “ an  accidental  result  of  the  law  of 

^ Third  Annual  Report  Poor  Law  Commissioners,  546-1,  1837  ; Report  from  the 
Master  to  the  Marquis  of  Salisbury,  pp.  82-3.  ^ Report  of  Departmental  Committee  on 
Vagrancy  [Cd.  2852],  1906,  p.  9.  ^11  & 12  Viet.,  110,  Sec.  1.  •‘Fourth  Report  Poor 

Law  Commissioners,  147,  1838,  App.  (A),  p.  98.  * Fifth  Annual  Report  Poor  Law 

Commissioners,  78,  1839,  p.  52.  ® Sixth  Annual  Report  Poor  Law  Commissioners,  245, 

1840,  p.  59.  Fifth  Annual  Report  Poor  Law  Commissioners,  78,  1839,  p.  51.  ® The 

first  Order  (August  6th,  1841)  of  the  kind,  addressed  to  certain  parishes  of  the  City  of 
Westminster,  “ordered  and  directed  under  the  powers  and  authority  of  the  Act  of 
1834,”  the  admission  to  the  workhouse  of  those  parishes  of  “any  person  who  may 
apply  for  relief  under  circumstances  of  sudden  or  urgent  necessity.” 
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settlement,”^  and  in  their  8th  Report  the  Commissioners  deal  at  length 
with  the  question  of  settlement : — 

“ Although  the  right  to  relief,  in  so  far  as  it  exists  by  virtue  of  the  43rd  of 
Elizabeth,  was  long  anterior  to  the  present  law  of  settlement,  it  yet  seems  probable 
that  after  the  statute  of  Charles  II.  had  established  the  present  system  of  settle- 
ment, some  such  local  claim  was  considered  necessary  for  conferring  a right  to 
relief.  At  least,  in  Rex  v.  Inhabitants  of  Eastbourne  it  was  stated  . . . ‘ that 
Lord  Holt  had  held  he  did  not  know  that  a foreigner  had  a right  to  be  maintained 
in  any  place  to  which  he  came,  but  that  they  might  let  him  starve,’  upon  which 
Lord  Ellenborough,  Chief  Justice,  said,  ...  in  giving  judgment,  ‘ the  law  of 
humanity,  which  is  anterior  to  all  positive  laws,  obliges  us  to  afford  them  relief  to 
save  them  from  starving ; and  those  laws  (i.e.,  of  settlement)  were  only  passed  to 
fix  the  obligation  more  certainly,  and  point  out  distinctly  in  what  manner  it  should 
be  borne.  . . . Since  the  judgment  in  Rex  v.  Inhabitants  of  Eastbourne  there  is, 
it  appears  to  us,  no  doubt  that  persons  in  a state  of  destitution  are  entitled  to  relief 
wherever  they  may  be,  independently  of  any  previous  residence,  and  of  any  settle- 
ment or  pretence  to  settlement,”  (4  B.  and  A.  103.) 

178.  By  an  Act  of  1842^  Guardians  generally  were  enabled  to  pre- 
scribe a task  of  work  in  return  for  food  and  lodging,  and  were  given  a 
limited  power  of  detention ; refusal  to  perform  the  task,  as  also  wilful 
injury  or  destruction  of  his  own  clothes,  or  of  the  property  of  the 
Guardians,  were  to  be  deemed  offences  within  the  meaning  of  the 
Vagrancy  Act,  1824.  Another  Poor  Law  Act  of  1844,^  still  in  force, 
authorised  the  formation  of  districts  for  providing  “ asylums  ” for  the 
houseless  poor  in  London  and  in  five  other  large  towns. 

179.  Voluminous  evidence  was  taken  by  a Select  Committee  of  the 
House  of  Commons  in  1846  on  a scheme  which  had  been  proposed  by 
the  Commissioners  for  the  formation  of  districts  in  the  Metropolis, 
The  scheme  was  opposed  and  eventually  abandoned. 

180.  Meanwhile  vagrancy  had  increased  generall}?^  and  to  an  alarming 
extent.  To  some  extent  the  increase  was  attributable  to  the  policy  of 
the  Commissioners,  or  perhaps  to  the  manner  of  its  application  by  the 
Local  Authorities.  A notable  and  instructive  instance  of  this  occurred 
at  the  workhouse  of  St.  Saviour’s  Union  in  1842  : 

“ A boy  to  whom  admission  had  been  refused  by  the  porter  was  taken  before  a 
police  magistrate.  An  inquiry  into  the  porter’s  conduct  followed.  . . , The  board 
of  guardians  were  directed  to  admonish  the  porter  . . . and  the  practice  forthwith 
commenced  of  giving  relief  to  all  persons  representing  themselves  to  be  vagrants. 
The  number  of  applicants  increased  with  wonderful  rapidity.  In  a week  before 
this  mistaken  system  began  549  vagrants  were  relieved  ; in  the  next  week,  1,279  ; 
then  2,026  ; then  2,947 ; then  4,281  ; and  in  the  last  week,  3,883  ; making  in  five  weeks, 
14,416  cases.  . , . Such  a concourse  of  clamorous  applicants  frequently  rendered  the 
presence  of  the  police  necessary  ; inquiry  into  individual  cases  was  impossible,  and 
there  is  no  doubt  that  much  imposition  was  successfully  practised.”  The  guardians 
then  established  a stone-yard,  and  resolved  to  exact  work  for  all  relief  afforded  to 
such  vagrants  as  were  able  to  work.  The  weekly  numbera  for  the  next  three  weeks 
were  303,  243,  and  230,  a total  of  776  for  three  weeks  after  the  offer  of  stone- 
breaking, against  11,111  for  the  three  weeks  preceding  that  offer.® 

181.  But  other  causes  were  in  operation;  the  great  expansion  of  rail- 
way construction  and  industrial  development  coincided  with  a period  of 
famine  and  fever  in  Ireland  to  swell  alike  the  mass  of  vagrant  misery 
and  mendicancy  and  the  stream  of  migrant  labour.®  And  the  mobility 

♦Nevertheless,  the  Commissioners  found  it  necessary  to  recur  to  the  subject  in  their 
Twelfth  Report,  1846,  and  to  insist  that  it  was  not  the  Imo  but  the  practice  which  they 
had  sought  to  alter,  p.  12,  folio. 

^ Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2852],  1906,  p.  9.  ^ Eighth 

Annual  Report  Poor  Law  Commissioners,  .389,  1842,  p.  14.  ^ 5 & 6 Viet.,  cap.  57, 

Sec.  5.  ^ 7 & 8 Viet.,  cap.  101,  Sec.  41.  Tenth  Annual  Report  Poor  Law  Com- 
missioners, 560,  1844,  p.  7.  ® Fourteenth  Annual  Report,  960,  1848,  p.  4. 
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of  labour  had  been  increased  by  the  abolition  of  settlement  by  hiring 
and  service  and  many  of  the  other  consequences  of  the  Poor  Law 
Amendment  Act. 

182.  In  1848  vagrancy  was  one  of  the  first  questions  dealt  with  by 
the  new  Poor  Law  Board.  A special  Report  made  in  that  year  testified 
to  the  increased  numbers  of  the  vagrants,  their  idleness  and  the  part 
they  played  in  the  spread  of  fever  and  other  diseases,  as  well  as  to  the 
deficiencies  of  many  vagrant  wards.  The  want  of  uniform  treatment 
was  felt  by  the  Inspectors,  and  the  Report  included  a recommendation 
that  the  vagrant  should  be  entirely  transferred  to  the  police.  A Minute 
of  the  Poor  Law  Board  was  issued  urging  upon  Guardians  discriminate 
and  uniform  action,  the  refusal  of  relief  to  able-bodied  men  not 
actually  destitute,  and  the  employment  of  the  police  as  assistant  reliev- 
ing officers  for  vagrants.  A further  recommendation  was  that  passes 
should  be  given  to  persons  actually  in  search  of  work.^ 

183.  The  vagrant  appears  to  be  always  sensitive  to  Circulars  from 
headquarters,  and  the  Board  were  gratified  to  observe  that  the  number 
relieved  fell  from  13,714  on  July  1st,  1848,  to  5,662  and  2,954  on  the 
corresponding  days  in  1849  and  1850  respectively.^  Unfortunately  this 
desirable  effect  is  also  evanescent,  and  from  1857  onwards  the  vagrant 
again  continued  to  occupy  the  attention  of  the  Central  Authority  and 
of  the  Legislature. 

184.  The  Houseless  Poor  Acts  of  1864-5,  supplemented  by  the  Metro- 
politan Poor  Act  of  1867,  required  the  Guardians  to  provide  casual 
wards  to  the  satisfaction  of  the  Central  Authority,  and  the  cost  of  these 
and  the  expenses  in  connection  with  vagrants  were  to  be  repaid  to 
the  Guardians  by  the  Metropolitan  Board  of  Works,  and  became 
eventually  a charge  on  the  Metropolitan  Common  Poor  Fund. 

185.  At  the  same  time  special  attention  was  given  to  vagrancy  else- 
where throughout  the  country.  A Parliamentary  Report  in  1866  ^ 
showed  the  general  absence  of  uniformity  in  the  treatment  of  the 
vagrant  class  and  the  insufficiency  of  the  accommodation  provided  for 
them.  In  the  County  of  Essex  alone  was  the  system  of  passes  to  work- 
seekers (see  above)  in  operation,  and  it  is  noteworthy  that  in  that 
County  “vagrancy  had  been  practically  abolished  by  the  energy  of  the 
chief  constable.”^  The  Report  furnishes  picturesque  details  of  the 
degraded  and  criminal  types  using  the  casual  wards  as  a convenience 
or  a rendezvous.  Here  are  some  notices  copied  from  writings  on  the 
walls  :• — 

“ Saucy  Harry  and  his  moll  will  be  at  Chester  to  eat  their  Christmas  dinner, 
when  they  hope  Saucer  and  the  fraternity  will  meet  them  at  the  Union. — November 
14th,  1865.” 

“ The  Governor  of  Chester  Castle  orders  all  subalterns  to  meet  at  Stourbridge.” 

“ If  rag-tailed  Soph  stays  here,  come  on  to  Stafford.” 

“ Harry  Heenan  was  here,  hafter  beeing  off  of  the  rope  twelve  months.’ 

186.  In  1871  the  Pauper  Inmates  Discharge  and  Regulation  Act 
required  the  Guardians  of  every  Union  to  provide  such  proper  casual 
wards  as  the  Poor  Law  Board  considered  to  be  necessary ; it  made 
provision  for  the  detention  of  casuals,  and  empowered  the  Central 
Authority  to  prescribe  Regulations  for  their  employment,  dietary  and 
discipline. 

^ Fourteenth  Annual  Report,  960,  1848,  pp.  5-6,  and  App.  22,  etc.  ^ Second  Annual 
Report  Poor  Law  Board,  1142,  1850,  p.  6.  ® Reports  on  Yagrancy  made  to  the 

President  of  the  Poor  Law  Board  by  Poor  Law  Inspectors,  1866.  Ibid.,  p.  31.  ^ Ibid., 
pp.  62,  etc. 
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187.  As  usual  these  measures  were  followed  by  a temporary  fall  in 
the  number  of  vagrants  relieved  by  the  Poor  Law.  But  by  1881  the 
numbers  had  again  risen  to  6,215,  and  in  1882  another  Casual  Poor  Act 
was  passed  extending  the  period  of  detention  in  the  case  of  persons 
admitted  to  a casual  ward  of  the  same  Union  more  than  once  in  a 
month.  For  this  purpose  the  Metropolis  was  to  be  deemed  to  be  one 
Union,  and  for  the  purpose  of  identification  ofilcers  appointed  by  the 
Local  Government  Board  were  frequently  to  visit  the  wards  in  London. 

188.  By  a General  Order  dated  December  18th,  1882,  the  Local 
Government  Board  prescribed  the  Regulations  for  casual  paupers  which, 
with  a few  minor  modifications,  are  those  now  in  force. 

189.  Admission  to  a casual  ward,  except  in  case  of  sudden  or  urgent 
necessity,  is  by  order  of  a relieving  officer* ; it  is  directed  to  be  after 
4 p.m.  in  winter,  and  6 p.m.  in  summer ; vagrants  are  to  be  searched 
and  money  or  other  articles  to  be  taken  from  them — the  latter  being 
restored  on  discharge.  The  vagrant  is  to  be  bathed,  necessary  garments 
supplied  to  him  and  his  own  clothes  dried  and  disinfected  if  necessary. 
An  admission  and  discharge  book  is  to  be  kept,  and  particulars  of  any 
refusal  of  admission  must  be  recorded  and  laid  before  the  Guardians. 
The  casual  is  not  entitled  to  his  discharge,  which  is  subject  to  the  per- 
formance of  a task,  before  nine  o’clock  a.m.  of  the  second  day  follow- 
ing his  admission,  or,  in  the  case  of  a previous  admission  during  a month, 
before  the  morning  of  the  fourth  day,  Sunday  being  excluded  from  the 
computation. 

190.  In  1892,  another  General  Order  conferred  upon  any  casual  seek- 
ing work  the  right  to  discharge  at  5.30  in  summer  or  6.30  in  winter  on 
the  second  morning  after  his  admission.  In  1897,  an  improved  diet — 
including  milk — was  prescribed  for  the  children. 

191.  But  provisoes  to  the  Orders  enabling  the  Guardians  or  the  officers 
to  dispense  with  the  provisions  for  detention,  and  the  alternative 
dietaries  and  tasks  of  work  prescribed  by  the  Orders  themselves,  have 
occasioned  an  unfortunate  diversity  in  practice. 

192.  In  1888,  proposals  were  made  before  the  Select  Committee  of 
the  House  of  Lords  on  Poor  Relief  for  the  abolition  of  casual  wards, 
but  the  Committee  decided  that  the  vagrant  could  not  be  dealt  with 
otherwise  than  as  a separate  class,  so  that  it  would  always  be  necessary 
to  maintain  a separate  department  of  the  workhouse  for  his  reception. 

193.  In  1895,  the  vagrancy  statistics  were  nearly  double  those  of  1885, 
and  strong  representations  were  made  to  the  Government.  Another 
Circular  exhorting  Guardians  to  uniformity  of  treatment  and  to  the 
exercise  of  their  existing  legal  powers  was  issued  in  1896,  and  was  followed 
by  the  usual  responsive  decrease  of  numbers.  But  with  the  close  of  the 
South  African  War  and  the  approach  of  a period  of  trade  depression  the 
numbers  again  rose,  and  in  1904  passed  all  former  records.  The  general 
agitation  throughout  the  country  led  to  the  appointment  by  Mr.  Long  of 
a Departmental  Committee  under  the  chairmanship  of  Mr.  Lloyd 
Wharton,  which  reported  in  February,  1906. 

194.  The  Committee  distinguished  four  types  of  vagrants  resorting  at 
one  time  or  another  to  the  casual  ward. 

(1)  The  hona  fide  working  man,  travelling  in  search  of  employ- 
ment— less  than  3 per  cent,  of  the  total  in  the  opinion  of  competent 

* In  the  Metropolis  a person  brought  by  a constable  is  to  be  admitted  “ if  there  be 
room.” 
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observers.  “ In  times  of  trade  depression  there  is,”  the  Committee 
say,  “ no  doubt  a larger  number  of  working  men  on  tramp,  but  it 
seems  clear  that  as  a rule  the  vagrant  who  is  hona  fide  in  search  of 
work  is  extremely  rare.”  ^ 

(2)  Men  willing  to  undertake  casual  labour  for  a short  time,  but 
unwilling  or  unfit  for  continued  work  : the  first  to  lose  employment 
and  the  last  to  regain  it  as  trade  falls  or  rises.  Drink,  idleness, 
incapacity,  and  physical  disability  play  their  part ; and  for  this  class 
“ once  on  the  road,  always  on  the  road,”  has  come  to  be  a proverb.^ 

(3)  The  habitual  vagrant  and  the  mendicant.^ 

(4)  Old  and  infirm  persons  “ wandering  to  their  own  hurt,”  crawl- 
ing from  ward  to  ward,  entering  the  workhouse  infirmary  only  when 
compelled  to  do  so,  living  by  begging  and  a constant  trouble  to 
police  and  Magistrate.  For  this  class,  the  Committee  thought  that 
some  power  of  compulsory  removal  to  a suitable  institution  for  care 
and  treatment  is  needed.^ 

195.  The  number  of  female  vagrants  using  the  casual  wards  is  com- 
paratively small,^  and  the  proportion  of  vagrant  children  has  been 
greatly  exaggerated.®  The  actual  numbers,  so  far  as  these  can  be  ascer- 
tained, will  be  considered  presently. 

196.  The  majority  of  vagrants  are  men  in  the  able-bodied  period  of 
life,  and  about  70  per  cent,  of  the  vagrants  of  both  sexes  relieved  in  casual 
wards  on  January  1st,  1905,  were  between  thirty-five  and  sixty-five  years 
of  age  ; 23  per  cent,  were  from  sixteen  to  thirty -five,  and  5 per  cent,  were 
over  65.* *  In  summer,  the  proportion  of  persons  over  sixty-five  rises  to 
8 or  9 per  cent.,  and  there  is  some  increase  in  the  proportion  of  women 
and  children  during  that  season.®  Attempts  have  been  made  to  ascertain 
the  numbers  of  army  reservists,  discharged  soldiers  and  militiamen  re- 
sorting to  the  casual  ward.  On  the  night  of  May  8th,  1896,  24  per  cent, 
of  the  men  relieved  represented  themselves  as  of  this  class,  but  only 
about  5 per  cent,  were  able  to  substantiate  the  claim.  Another  return 
for  December  20th,  1897,  gave  similar  but  rather  lower  proportions.'^ 

197.  The  Royal  Commission  on  the  Care  of  the  Feeble-minded  do  not 
find  any  excess  of  mentally  defective  persons  among  the  vagrant  class  ; 
indeed  “ the  general  opinion  seemed  to  be  that  their  wits  had  been 
sharpened  by  hardship  and  experience.”  ® There  may,  however,  be  a 
“ considerable  population  ” of  discharged  mentally  defective  prisoners 
wandering  to  and  from  prisons,  workhouses,  casual  wards,  and  shelters, 
and  to  control  these  the  Commission  recommend  “ systematic  notification, 
identification  . . . and  control,  by  which  they  could  be  detained  and 
made  to  labour  according  to  their  ability.”  ® 

198.  Vagrants  as  a class  are  not  ill-fed,  they  are  much  better  clad  than 
formerly,  and  those  who  frequent  the  casual  wards  have  reached  a higher 
standard  of  cleanliness.  But  in  other  respects  there  is  little  change  for 
the  better.  “ The  modern  tramp  as  a rule  lives  an  unsocial  and  wretched 
sort  of  existence.  He  has  no  object  in  life,  and  his  very  contentment 
with  his  miserable  surroundings  renders  any  improvement  in  his  condi- 

* Of  5,579  casuals  relieved  on  January  1st,  1900,  only  forty-eight  men  and  nineteen 
women  were  reported  to  be  over  seventy  years  of  age. 

* Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2852]  1906,  p.  24.  ^ Ibid., 

pp.  25-6.  ® Ibid.,  pp.  25,  106.  Ibid.,  p.  111.  ^ Ibid.,  113.  ® Ibid.,  App.  V. 

' Parliamentary  Returns,  No.  89  of  1897,  and  No.  332  of  1898.  ^ Report  of  Royal 

Commission  on  the  Care  and  Control  of  the  Feeble-Minded  [Cd.  4202],  1908,  p.  132. 
'•*  Ibid.,  p.  133. 
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tion  practically  hopeless.”  ^ It  is  indeed  his  low  standard  of  comfort 
which  has  occasioned  the  treatment  of  the  homeless  man  as  a class  apart 
from  the  ordinary  indoor  poor,  and  which  stands  in  the  way  of  any 
attempt  to  relax  the  rigour  of  that  treatment. 

199.  It  is  in  recognition  of  the  evil  arising  from  facilities  for  this  low 
standard  of  miserable  existence  that  the  Committee  recommend  the 
provision  of  effective  supervision  and  control  over  charitable  shelters  and 
free-food  distributions.  They  adduce  abundant  evidence  of  the  de- 
moralising effect  of  these  shelters,  “ the  maintenance  of  which  as  at  pre- 
sent conducted  and  the  free  distribution  of  food  to  all  comers  simply 
perpetuate  the  evil  conditions  and  in  no  way  remedy  the  disease — de- 
barring the  deserving  and  enabling  the  idle  to  continue  in  their  aimless 
life.”  2 

200.  They  advise  that  such  shelters  should  be  licensed  and  regulated 
by  the  local  authority  of  the  district ; ^ that  the  licences  of  these  and  of 
common  lodging-houses  generally  should  be  subject  to  annual  renewal; 
that  the  public  distribution  of  free  food  should  be  under  similar  control ; 
that  the  consent  of  the  local  authority  should  be  required  to  the  use  of 
any  building  for  the  purpose  ; and  that  it  should  be  open  to  the  authority 
to  withdraw  their  consent  if  at  any  time  this  should  seem  necessary  in 
the  interests  of  the  community.^ 

201.  The  Committee  recommend  that  “sleeping  out  ” should  be  an 
offence  whenever  it  takes  place  in  buildings  or  on  enclosed  premises  (e.^., 
the  staircases  of  tenement  houses),  or  is  a.  danger  or  nuisance  to  the 
public. 

202.  For  sixty  years  past  Returns  have  been  obtained  of  the  number 
of  vagrants  relieved  in  the  casual  wards  of  England  and  Wales  on 
January  1st  and  July  1st  in  each  year.  In  July,  1848,  the  number  * was 
13,714  : in  January,  1860,  it  had  fallen  to  1,542  ; in  January,  1908,  it  was 
17,083.  The  intervening  period  from  1860  to  1908  is  occupied  by  waves 
of  which  the  years  1869  (7,020),  1881  (6,215),  1889  (7,058),  1898  (13,563), 
mark  the  crests,  while  the  troughs  find  their  lowest  points  in  1875 
(2,235),  1885  (4,866),  1891  (5,552),  1900  (9,841).  The  figures  in  brackets 
denote  the  count  of  each  year. 

203.  About  1890  it  was  found  that  the  day  count  of  casuals  did  not 
give  an  accurate  return  of  the  actual  numbers,  vagrants  breakfasting  in 
one  Union  and  supping  in  another  being  counted  twice.  Since  that 
date  a Return  of  those  relieved  on  the  night  of  January  1st  or  July  1st 
has  also  been  published.  The  night  count  shows  that  the  numbers  have 
risen  from  4,960  in  1891,  to  10,436 — the  highest  record — on  January  1st, 
1908.  Since  1904  weekly  counts  have  also  been  made,  and  from  these  it 
would  appear  that  the  maximum  numbers  of  vagrants  relieved  in  casual 
wards  may  be  in  the  autumn  months — but  possibly  in  association  with 
the  movements  of  hop-pickers,  etc.,  and  not  wholly  in  consequence  of  an 
increase  in  the  number  of  habitual  vagrants  resorting  to  the  wards  at 
that  time.  Both  in  1904  and  1905  there  was  also  a rise  from  January 
throughout  the  spring  until  June,  followed  by  a rapid  and  remarkable 
fall  of  about  50  per  cent,  to  the  middle  of  July,  and  then  a rise  as  rapid 
as  the  fall.® 

204.  In  point  of  distribution  through  the  country  vagrancy  is  found 

* Incomplete,  as  not  all  Poor  Law  Authorities  then  made  returns. 

^ Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2852],  1906,  p.  26.  ^ 

p.  96.  Ihid.,  p.  98.  Ihid.,  p.  88.  " Ibid.,  App.  V.  and  VI. 

925.-2. 
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to  cling  to  the  Metropolis  and  its  neighbourhood,  and  to  the  manufac- 
turing and  coal  or  iron  mining  districts ; it  follows  also  the  track  of  the 
navvy  when  any  new  works  of  importance  are  in  progress.^ 

205.  The  burden  and  annoyance  of  vagrancy  and  the  spread  of  disease 
by  tramps  press  hardly  on  the  rural  Unions  through  which  the  main 
tramp-routes  pass. 

206.  The  casual  pauper  ^ is  but  an  incident  of  vagrancy  ; and  vagrancy, 
at  one  time  swelling,  at  another  shrinking  in  volume,  merges  into  a 
shifting  and  shiftless  fringe  of  the  population  in  such  a way  as  to  elude 
definition.  Gypsies,  hawkers  and  pedlars  are  often,  but,  as  the  Depart- 
mental Committee  think,  not  properly,  included  in  the  term.  And  the 
same  observation  applies  to  hop-pickers  and  fruit-pickers,  although  these 
at  certain  seasons  freely  use  the  casual  wards. ^ 

207.  One  witness  spoke  favourably  of  the  definitions  of  the  German 
penal  code  as  effective  in  the  practical  management  of  vagrancy  ; — 

“Anyone  may  be  punished  by  imprisonment  (1)  Who  goes  about  as  a vagrant  ; 
(2)  who  gives  way  to  gambling,  drink,  or  idleness,  and  thus  reduces  himself  to  a 
state  in  which  he  has  to  apply  to  the  authorities  for  means  for  the  maintenance  of 
himself  and  of  those  dependent  upon  him  ; or  (3)  who  receives  public  poor  relief, 
but  from  unwillingness  to  labour  refuses  to  do  work  which  the  authorities  have 
provided  and  for  which  he  has  sufficient  strength  ; or  (4)  who  after  the  loss  of  his 
place,  within  a period  fixed  by  the  authorities  has  not  found  another  situation,  and 
cannot  show  that  he  has  used  all  diligence  to  find  it  ; or  (5)  who,  although  he  can 
maintain  those  for  whose  support  he  is  liable  and  in  spite  of  being  called  upon  by 
the  authorities  to  do  so,  fails  to  fulfil  his  obligations,  and  is  thereby  reduced  to 
apply  to  the  authorities  for  means  to  maintain  them.® 

These  definitions  go  beyond  the  description  of  a “ vagrant  ” as  “ a 
person  with  no  settled  home  and  no  visible  means  of  subsistence.”  ^ 

208.  Taking  the  latter  definition,  the  Committee  after  a detailed  con- 
sideration of  the  results  of  various  censuses  and  of  the  estimates  of 
competent  authorities,  concluded  that  the  number  “ probably  reaches  at 
times  of  trade  depression  as  high  a total  as  70,000,  while  in  times  of 
industrial  activity  (as  in  1900)  it  might  not  exceed  30,000  or  40,000. 
Between  these  limits  the  number  varies,  affected  by  the  conditions  of 
trade,  weather,  and  economic  causes.”  The  “ habitual  vagrant  ” is 
unaffected  by  trade  conditions  further  than  that  by  each  period  of 
depression  his  ranks  are  permanently  and  increasingly  recruited.  No 
definite  figures  of  this  class  are  available,  but  the  Committee  were 
“ inclined  to  think  that  the  numbers  would  not  exceed  20,000  to  30,000.” 
We  fear  that  the  later  counts  of  casual  pauperism  indicate  a serious  and 
continued  increase  of  habitual  vagrancy. 

209.  A Return  ® obtained  from  the  Prison  Commissioners  showed  that 
in  February,  1905,  more  than  one-fourth  of  the  total  prison  population 
were,  in  the  opinion  of  the  authorities,  persons  of  the  vagrant  class. 
The  class,  as  a whole,  is  not  addicted  to  the  worst  forms  of  crime,  but 
minor  oflfences  are  very  common.  “ Cases  of  assaults  by  tramps  on  the 
highways  frequently  occur,  and  there  is  no  doubt  that  in  certain 
districts  the  tramp  is  a source  of  terror  to  women  and  children.”  ® 

210.  The  conclusions  of  the  Committee  were  that  the  present  system 

* The  Act  of  1871  defines  a “casual”  as  “any  destitute  wayfarer  or  wanderer  applying 
for  or  receiving  relief.” 

^ Report  Departmental  Committee  on  Vagrancy  [Cd.  2852]  1906,  pp.  18,  25.  * 

[Cd.  2825]  1906,  pp.  24  and  109,  etc.  ® German  Penal  Code  (Strafgezetsbuch),  Sections 
61  and  62.  Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2825]  1906,  p.  22. 
® Ihid.y  App.  VII.  ® Ihid.^  p.  25. 
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neither  repels  nor  reforms  the  vagrant ; and  that  uniformity  of 
administration,  which  is  an  indispensable  condition  of  success,  is 
impossible  under  the  “ 600  independent  authorities  who  are  actuated  by 
no  common  principle  except  the  desire  to  get  rid  of  the  vagrant  as 
cheaply  as  possible.”  ^ 

211.  Nor  apparently  could  poor  Unions,  the  workhouses  of  which 
happen  to  be  on  main  roads  much  frequented  by  vagrants,  be  expected 
to  willingly  incur  the  heavy  expenditure  which  proper  control  may 
entail  in  buildings  and  in  staff. 

“ We  are  forced  to  the  conclusion,”  say  the  Committee,  “ that  an  essential  con- 
dition of  any  reform  ...  is  an  extension  of  the  area  of  chargeability  and  manage- 
ment, and  the  substitution  for  the  guardians  of  some  other  authority  who  will 
administer  the  law  on  uniform  lines,  and  be  subject  to  central  control.”^* 

212.  They  accordingly  recommend  the  substitution  of  the  police 
authority  as  the  body  responsible  for  the  control  of  vagrants,  for  their 
local  relief,  and  for  the  management  of  casual  wards. 

213.  Other  suggestions  had  been  made  to  the  Committee,  such  as  the 
combination  of  Unions  within  a County,  or  a system  of  co-operation 
between  the  police  and  the  Poor  Law  with  an  Exchequer  grant  for 
efficiency,  to  be  paid  on  the  certificate  of  the  chief  constable.  But  on 
consideration  these  were  rejected  as  presenting  grave  difficulties  or  being 
open  to  objection. 

214.  There  is,  they  think,  strong  ground  for  making  over  to  the 
police  rather  than  to  a relief  authority  the  control  of  vagrancy. 

215.  The  Committee  show  that  only  a small  proportion  of  actual 
vagrancy  at  a given  time  is  represented  by  the  number  of  casual 
paupers.  They  remark  that  the  care  of  the  vagrant  “ may,  in  fact,  be 
regarded  rather  as  an  excrescence  on  the  Poor  Law  than  as  an  integral 
part  of  the  system”;®  and  that  from  early  times  the  regulation  of 
houseless  persons  has,  in  England,  been  regarded  as  a duty  of  police. 
They  recommend  therefore  that  the  tramp  should  be  put  under  the 
police,  “because  it  is  mainly  qua  vagrant  and  not  qua  pauper  that  he 
has  to  be  treated.  ” ^ 

216.  The  Committee  point  out  that  the  work  is  akin  to  much  that 
already  is  discharged  by  the  police  in  their  control  of  the  community, 
such  as  the  regulation  of  traffic,  provision  of  assistance  in  street  acci- 
dents, granting  of  pedlars’  licences,  impounding  of  stray  cattle,  and  they 
observe  that  in  thirty-six  Counties  the  police  already  act  as  assistant 
relieving  officers  for  vagrants,  and  that  orders  for  admission  to  the 
casual  wards  are  obtained  from  them. 

217.  To  the  objection  that  the  proposal  would  take  the  police  away 
from  other  duties  the  Committee  reply  that  they  do  not  contemplate 
that  any  great  burden  should  be  placed  on  the  active  members  of  the 
force;  that  in  many  cases  the  existing  staff  of  the  casual  wards  could 
continue  their  duties  under  the  police ; and  that  as  vacancies  occur  it 
would  probably  be  convenient  to  appoint  retired  constables.® 

218.  The  possibilities  of  utilising  existing  casual  wards  and  of  arrang- 
ing for  supplies  from  the  adjoining  workhouse  when  the  casual  ward  is 

* The  Committee  devote  a chapter  to  a consideration  of  the  lavish  expenditure  on 
modem  casual  wards  which  had  come  under  their  notice.  They  express  “ a strong 
opinion  that  means  should  be  adopted  to  protect  the  ratepayer  from  any  expenditure 
which  is  not  really  necessary  for  the  object  in  view,”  pp.  86-7. 

^ Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2825],  1906,  pp.  32,  etc.  * Ihid.^ 
[Cd.  2852],  1906,  p.  33.  ^ fbid.,  p.  35.  * Ibid.,  Preston-Thomas,  Q.  625.  ''  Ibid.,  p.  38. 
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not  a separate  establishment,  were  carefully  gone  into  by  the  Com- 
mittee ; they  concluded  that  such  arrangements  and  the  other  details 
connected  with  the  transfer  and  administration  of  the  buildings  were 
quite  practicable,  and  they  believed  that  in  comparatively  few  cases 
would  entirely  new  buildings  be  needed.  They  also  considered  that,  in 
many  cases,  superfluous  casual  wards  could  be  closed,  and  that  the  usual 
provision  should  be  made  for  any  permanent  officer  who  might  lose 
office  under  the  scheme. 

219.  The  Committee  propose  the  adoption  of  the  standing  joint  com- 
mittee as  the  Local  Authority  in  Counties,  or  the  watch  committee  in 
police  Boroughs.  They  consider  that  these  bodies  would  by  reason  of 
their  existing  composition  and  functions  be  specially  qualified  to  deal 
with  the  matter,  and  that  there  would  thus  be  in  each  County  a body 
specially  interested  in  vagrancy  as  a whole. 

220.  The  Metropolis  presented  a difficulty  because  within  the  Metro- 
politan Police  area*  the  Secretary  of  State  is  the  statutory  police 
authority,  and  there  is  no  standing  joint  committee,  the  force  being 
governed  by  the  Commissioner  appointed  by  the  Crown. ^ 

221.  Holding  that  their  scheme  is  “ essentially  an  affair  of  police,” 

and  that  in  London  the  police  side  of  the  question  is  of  special  import- 
ance, the  Committee  after  considering  a number  of  alternatives,  con- 
clude that  the  control  of  the  casual  wards  should  be  given  to  the 
Metropolitan  Police  within  their  area.  But  to  meet  the  difficulty  in- 
volved by  the  position  of  the  Secretary  of  State  as  police  authority, 
they  propose  that  “ the  Metropolitan  Police  for  the  purpose  of  the  ; 

management  of  the  casual  wards  should  be  placed  practically  in  the  • 

same  position  as  the  standing  joint  committees  in  the  rest  of  the 
country,  leaving  the  Secretary  of  State  the  same  power  of  control  as  ’ 

he  exercises  elsewhere  ^ and  that  the  City  of  London  Police  should 
manage  the  wards  belonging  to  their  own  area. 

222.  The  transfer  of  the  casual  wards  from  the  Poor  Law  to  the 

police  implies  a coincident  assignment  of  central  authority  from  the 
Local  Government  Board  to  the  Home  Office.^  The  Committee  recom-  ' 
mend  that  the  issue  of  the  Secretary  of  State’s  certificate  of  efficiency  I 
should  be  made  conditional  on  satisfactory  arrangements  respecting  : 
vagrancy  within  the  area  of  the  police  authority  to  which  the  certi-  ^ 
ficate  is  granted.  By  this  they  hope  that  a powerful  inducement  to  ^ 
uniformity  and  efficiency  would  lie  ready  to  hand.^  * 

223.  The  Committee  next  address  themselves  to  a consideration  of 
the  assistance  which  may  properly  be  given  to  hona  fide  work-seekers. 
They  propose  that  the  police  should  be  empowered  to  issue  a way-ticket 
to  a man  who  can  satisfy  them  that  he  has  recently  worked  at  some 
employment  (other  than  a casual  job),  and  that  he  has  reasonable  ex- 
pectation of  work  at  a certain  place  or  other  good  reason  for  desiring 
to  go  there.  They  further  propose  that  the  way-ticket  should  bear  on 
it  proofs  of  identity  ; that  it  should  be  limited  to  a certain  period,  say 
one  month  ; that  it  should  be  so  framed  as  to  form  a record  of  the 

* This  includes  the  Counties  of  London  (except  the  City)  and  Middlesex,  and  a 
number  of  parishes  in  Surrey,  Kent,  Essex  and  Herts,  which  are  wholly  or  partly  within 
fifteen  miles  of  Charing  Cross. 

^ Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2852]  1906,  p.  38.  ^ Ibid., 

pp.  39-40.  ® County  and  Borough  Police  Act,  1856,  Sec.  16,  amended  by  the  Local 
(Tovernment  Act,  1888,  Secs.  24-5.  Report  of  Departmental  Committee  on  Vagrancy 
[Cd.  2852],  1906,  p.  40.  i 
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man’s  journey ; that  it  should  entitle  the  bearer,  on  application  at  the 
casual  ward,  to  a night’s  lodging,  supper,  and  breakfast ; and  that  after 
doing  two  hours’  work  the  man  should  be  free  to  depart.^ 

224.  It  appears  that  the  object  of  the  small  task  is  to  maintain  a 
spirit  of  independence  in  rendering  something  in  return  for  the  lodging, 
and  partly  also  to  check  abuse.  The  Committee  are  of  opinion  that  the 
way-ticket  man  should  generally  have  somewhat  better  treatment  than 
the  ordinary  vagrants  and  should  be  kept  apart  from  them  as  far  as 
possible.^  Details  of  dietary  are  given  in  the  Report  and  arrangements 
for  a mid-day  meal  en  route  are  proposed,  both  for  the  ticket-holder 
and  for  the  ordinary  vagrant.^ 

225.  The  Committee  express  the  hope  that  the  sufficient  provision 
made  for  hona  fide  wayfarers  would  tend  to  check  the  indiscriminate 
charity  which  is  “the  main  support  of  vagrancy,”^* 

226.  For  the  habitual  vagrant  the  Committee  contemplate  the  en- 
forcement of  a task  and  a detention  of  two  nights  at  least  in  the  casual 
wards.  But  they  are  strongly  of  opinion  that  the  women  and  children 
should  be  received  temporarily  into  the  workhouse,!  and  not  into  the 
casual  wards ; ® and  they  were  confirmed  in  their  opinion  of  the  ad- 
vantages of  this  arrangement  by  the  evidence  which  they  received  as 
to  unsatisfactory  treatment  of  female  casuals. 

227.  They  are  disposed  to  think  that  the  question  of  female  vagrancy 
is  comparatively  unimportant ; and  that  with  the  removal  of  the  men 
from  the  roads  would  follow  the  speedy  disappearance  of  the.  tramping 
women  and  children.® 

228.  The  law  as  to  vagrants  rests  on  the  Vagrancy  Act  (1824)  as 
amended  and  extended  by  subsequent  enactments.  Three  classes  of 
persons  may  be  thus  dealt  with  : — 

(1)  Idle  and  disorderly. 

(2)  Rogues  and  vagabonds. 

(3)  Incorrigible  rogues. 

{Idle  and  disorderly). — Under  Class  (1)  are  included  : — 

{a)  “ Everj’^  person  being  able  wholly  or  in  part  to  maintain  him- 
self or  herself,  or  his  or  her  family  by  work  or  by  other  means,  and 
wilfully  refusing  or  neglecting  to  do  so  by  which  refusal  or  neglect 
he  or  she  (etc.)  shall  have  become  chargeable ” ® 

(6)  Persons  having  been  legally  removed  but  returning  and  be- 
coming chargeable.® 

(c)  Workhouse  inmates  refusing  or  neglecting  to  perform  a pre- 
scribed task,  or  destroying  their  clothes,  or  damaging  the  property 
of  the  Guardians.® 

{d)  A similar  provision  for  persons  relieved  out  of  the  work- 
house.^® 

* The  scheme  of  the  Committee  generally  resembles  the  system  of  Inter-Cantonal 
Union  of  Switzerland.  The  Union  is  a voluntary  society,  but  the  police  are  actively 
associated  with  the  working  of  the  system,  and  some  of  the  Herbergen  (relief  stations) 
are  at  police  stations.  (Report  of  Departmental  Committee,  Q.  8285.) 

t Of  10,436  persons  relieved  in  casual  wards  on  the  night  of  January  1st,  1908,  only 
986  were  women,  and  178  children.  Of  the  children,  nearly  oue-half  on  average  are  over 
seven  years  of  age,  and  rather  more  than  one-third  are  between  two  and  seven  years. 
(Report,  App.  v.,  and  Returns  of  Pauperism,  January  Ist,  1908.) 

^ Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2852],  1906,  pp.  48-9. 
* Ihid.^  p.49.  ® 75ed.,p.  49  and  Chapter  VITI.  “*  Ihid.^  p.  104.  ^ Ibid.,  pp.  112-2. 

® Ibid.,  p.  112.  750e0.IV.,  c.  83.  « Ibid.,  Sec.  3,  12  & 13  Viet.,  c.  103,  Sec.  3. 

Ibid.,  and  7 & 8 Viet.,  c.  101,  Sec.  55,  and  28  & 29  Viet.,  c.  79,  Sec.  7.  5 & 6 Viet., 

c.  57,  Sec.  5.  29  & 30  Vict.,c.  113,  Sec.  15. 
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(e)  Persons  applying  for  relief  and  not  disclosing  money  or  pro- 
perty in  their  possession.^ 

(/)  Paupers  : absconding  from  casual  ward,  workhouse  or  asylum 
during  legal  detention  ; refusing  to  do  work  or  observe  regulations 
while  inmates  of  such  institutions  ; wilfully  giving  false  name  or 
making  false  statement  to  obtain  relief.  (Certain  officers  of  a 
workhouse  or  casual  ward  are  empowered  to  take  offenders  before 
a Justice  without  summons  or  warrant,  and  upon  conviction  to 
convey  them  to  gaol.)^ 

(g)  Unlicensed  pedlars,  also  mendicants  and  prostitutes  under 
certain  conditions.^ 

{Rogues  and  vagabonds), — Under  Class  (2)  : — 

(а)  Paupers  repeating  any  of  the  offences  enumerated  above  (/), 
or  any  person  on  a second  conviction  as  “ idle  and  disorderly.”  ^ 

(б)  Men  deserting  their  families,  and  so  leaving  them  chargeable.^ 
(c)  Mendicants  exposing  wounds  or  deformities ; also  persons 

gathering  alms  under  false  pretences.® 

{d)  Certain  offenders  against  decency  or  morality.'^ 

{e)  Fortune-tellers,  persons  gaming  or  betting  in  certain  places 
or  concerned  with  lotteries.® 

(/)  Persons  found  in  enclosed  premises,  etc.,  or  frequenting  cer- 
tain places  for  an  unlawful  purpose,  or  in  possession  of  house- 
breaking tools  or  armed  with  felonious  intent.® 

{g)  Deserters  from  the  Navy.^® 

(Ji)  Immigrants  or  aliens  guilty  of  an  offence  under  the  Aliens 
Act.^^ 

Incorrigible  rogues. — Under  Class  (8) : — 

{a)  Persons  previously  convicted  as  rogues  and  vagabonds.^® 

(6)  Escaping  from  legal  confinement  before  expiration  of  a term 
of  sentence  under  the  Vagrancy  Act. 

229.  It  will  be  seen  that  the  operation  of  the  Vagrancy  Act  is  by  no 
means  confined  to  the  ordinary  vagrant ; it  includes  the  pauper  class 
generally  and  it  extends  to  large  sections  of  the  criminal  population, 
and  it  has  been  applied  to  quite  miscellaneous  offences. 

230.  The  scale  of  punishments  under  the  Vagrancy  Act  is  as  carefully 
graduated  as  the  offences.  “ Idle  and  disorderly  ” persons  on  summary 
conviction  before  a single  Justice  may  be  imprisoned  for  not  exceeding 
fourteen  days  with  hard  labour,  or  before  a petty  sessional  court  the 
term  may  be  extended  to  one  month.  “ Rogues  and  vagabonds  ” 
similarly  may  be  imprisoned  for  not  more  than  fourteen  days  on 
conviction  before  a Justice  or  for  three  months  by  Petty  Sessions. 

231.  The  foregoing  may  appeal  to  Quarter  Sessions.  The  “ incorrigible 
rogue  ” can  only  be  finally  dealt  with  by  those  Sessions  ; but  any 
Justice  or  Petty  Sessions  may  commit  him  to  prison  with  hard  labour  to 
await  Quarter  Sessions,  where  he  may  be  sentenced  to  further  imprison- 

1 11  & 12  Viet.,  c.  110,  Sec.  10.  ^ 3^  & 3b  Viet.,  c.  108,  Secs.  7 and  8.  39  & 40  Viet, 

c.  61,  Sec.  44.  45  & 46  Viet.,  cs.  36,  Secs.  4-5.  ® 5 Geo.  IV.,  c.  83,  Sec.  3.  34  & 35  Viet., 

c.  96,  Sec.  13.  4 Edw.- Vli.,  c.  15,  Sec.  2.  ^ 34  & 35  Viet.,  c.  108,  Sec.  7.  5 Geo.  IV., 
c.  83,  Sec.  4.  ® 5 Geo.  IV.,  c.  83,  Sec.  4.  ® Ibid.  ^ and  1 & 2 Viet.,  c.  38,  Sec.  2 ; 
61  & 62  Viet.,  c.  39,  Sec.  1.  ® Ibid.,  and  36  & 37  Viet.,  c.  38,  Sec.  3,  and  various  statutes 

of  Geo.  III.  and  IV.  » 5 Geo.  IV.,  c.  83,  Sec.  4.  34  & 35  Viet.,  c.  112,  Sec.  7,  54  & 55 
Viet.,  c.  69,  Sec.  6.  10  & 11  Viet.,  c.  62,  Sec.  10.  5 Edw.  VII.,  c.  13,  Sec.  7(1). 

« 5 Geo.  IV.,  c.  83,  Sec.  5. 
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ment  for  not  more  than  one  year  with  hard  labour.^  Male  offenders 
may  be  whipped.^ 

232.  The  great  majority  of  sentences  under  this  Act  are  for  fourteen 
days  or  less,  and  the  Committee  report  that  it  is  impossible  from  any 
practicable  point  of  view  to  defend  these  short  sentences,  which  neither 
deter  nor  reform.^ 

233.  Some  of  the  Committee’s  witnesses  held  that  minimum  sentences 
in  the  case  of  vagrants  should  be  laid  down  by  Statute  but  it  was  felt 
by  others  that  there  would  be  considerable  objection  to  taking  away 
the  discretionary  power  of  the  Magistrates.  The  Committee  urge  that, 
in  any  casa  where  a Magistrate  deems  it  expedient  to  give  a sentence  of 
less  than  fourteen  days,  the  sentence  should  be  for  one  day  only,  which 
means  that  on  the  rising  of  the  Court  the  prisoner  would  be  discharged. 

234.  But  this  nominal  sentence  would  be  a conviction  and  would  be 
recorded,  and  the  Committee  suggest  that,  on  a second  or  third  con- 
viction, the  habitual  vagrant  should  be  dealt  with  by  a long  term  of 
detention. 

235.  Hitherto  the  difficulty  of  identification  has  proved  a great 
obstacle  in  dealing  with  this  class  of  offender ; but  this,  the  Committee 
think,  could  now  be  overcome  by  a system  of  finger-print  records.^ 

236.  The  Committee  recommend  that  “ means  should  be  provided  to 
allow  of  the  habitual  vagrant  being  dealt  with  otherwise  than  under 
the  Vagrancy  Act,  and  that  as  far  as  possible  he  should  be  treated  not 
as  a criminal,  but  as  a person  requiring  detention  on  account  of  his 
mode  of  life.”  They  suggest  that  the  class  should  be  defined  by 
Statute  and  include  any  person  who  has  on  three  or  more  occasions 
been  convicted  of  such  offences  as  begging,  refusing  to  perform  a task  of 
work,  or  failing  to  maintain  himself.  The  Committee  also  point  out 
that  under  this  head  would  come  with  much  advantage  many  of  the 
class  of  workhouse  inmates  known  as  “ ins-and-outs.” 

237.  The  Committee  consider  that  this  prolonged  detention  should  as 
far  as  possible  be  carried  out  in  a “ labour-colony,”  and  that,  although 
Government  institutions  will  eventually  be  necessary  for  the  more 
difficult  cases,  it  would  be  best  in  the  first  instance  to  trust  to  the 
enterprise  of  voluntary  associations  or  of  individual  philanthropy  or  of 
local  authorities  under  strict  supervision  by  the  State,  and  assisted  from 
the  rates  or  the  National  Exchequer.® 

238.  The  Committee  commend  the  general  lines  of  a Bill  introduced 
by  Sir  John  Gorst  in  1904  and  modelled  on  the  Inebriates  Act  of  1898 
which  provided  for  the  certification  and  regulation  of  such  places  of 
compulsory  detention  by  the  Secretary  of  State  and  for  financial  aid 
from  the  rates  or  from  the  Exchequer. 

239.  The  Committee  suggest  that  the  period  of  detention  should  be 
from  six  months  to  three  years  and  that  there  should  be  power  to  obtain 
discharge  by  good  conduct  and  by  small  earnings.  The  Committee  also 
attach  great  importance  to  the  dietary  as  a means  of  encouraging  or 
inducing  the  colonist  to  work.  They  found  that,  in  some  established 
labour  colonies,  the  unearned  allowance  of  food  was  lavish  and  costly, 
and  that  the  system  under  which  it  was  given  instead  of  stimulating 
the  men’s  energies  tended  to  sap  them. 

240.  They  propose  therefore  that  the  allowance  to  each  colonist 

^ 5 Geo.  IV.,  c.  83,  Sec,  14.  ^ Ihid.^  Sec.  10.  Report  of  Departmental  Com- 
mittee on  Vagrancy  [Cd.  28.52]  1906,  pp.  51,  etc.  ■*  Ibid,,  p.  60.  ^ Ibid.,  p.  74,  etc. 
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should,  with  certain  safeguards,  be  simply  sufficient  for  subsistence,  but 
it  would  be  open  to  every  man  to  supplement  this  by  means  of  work 
and  good  conduct.  Apart  from  the  reception  of  women  into  a work- 
house  the  Committee  do  not  propose  that  their  treatment  should 
materially  differ  from  that  of  men.  Some  provision  should,  they  think, 
be  made  for  female  labour  colonies,  but  it  is  not  anticipated  that  many 
women  would  need  to  be  so  dealt  with. 

241.  As  regards  children,  the  Committee  recommend  that,  where  the 
parent  or  guardian  of  a child  is  dealt  with  as  a habitual  vagrant,  the 
Court  should  be  empowered  to  send  the  child  to  an  industrial  school  or 
to  a place  of  safety,  and  that  Section  14  of  the  Industrial  Schools  Act, 
1866,  should  be  so  amended  as  to  remove  doubts  of  its  application  to 
vagrant  children. 

242.  Under  the  Poor  Law  Act,  1899,  Guardians  are  empowered  to 
assume  parental  rights  under  specified  conditions.  This  was  commended 
to  the  Committee  by  an  experienced  witness  as  the  most  successful 
method  of  dealing  with  vagrant  children.  ^ The  Committee  endorsed 
its  desirability  inasmuch  as  it  affords  alternative  ways  of  dealing  with 
individual  cases.  But  the  law  of  settlement  has,  it  appears,  been  an 
obstacle,  as  Guardians  have  hesitated  to  assume  the  cost  of  children 
not  belonging  to  their  Union.  It  had  been  suggested  that  the  County 
should  contribute,  but  the  Committee  were  “ not  prepared  to  suggest 
that  the  charge  should  be  thrown  on  the  County  in  every  case  where 
the  Guardians  adopt  a vagrant  child. Action  may  also  be  taken  in 
the  interest  of  vagrants’  children  under  the  Prevention  of  Cruelty  to 
Children  Act,  1904.  The  Committee  found  that  much  useful  work  has 
been  done  in  co-operation  with  the  Poor  Law  officials  by  the  National 
Society  for  Prevention  of  Cruelty  to  Children  under  this  Statute,  but 
that  difficulty  has  been  found  in  practice  because  it  is  necessary  to 
prove  an  overt  act  of  cruelty,  and  because  the  Society  are  not  able  to 
assume  control  of  a child  unless  they  undertake  the  cost  of  maintenance. 

243.  The  Committee  also  found  that  difficulties  have  arisen  in  regard 
to  the  provisions  of  the  Elementary  Education  Acts  applicable  to 
children  of  this  class,  and  that  if  these  were  acted  on  ample  means  would 
be  available  for  assuming  control  of  vagrant  children  who  are  not 
receiving  proper  education.® 

244.  Since  the  Report  of  the  Departmental  Committee  upon  Vagrancy 
has  been  published  and  its  recommendations  known,  some  objections  have 
been  raised  to  the  proposal  to  entrust  the  regulation  of  the  vagrant  class  to 
the  police  authorities.  The  proposal  is  one  which  has  been  made  more  than 
once  since  1834  by  experienced  officials  who  have  enquired  into  the 
matter,  and  one  of  the  grounds  upon  which  it  is  advocated  is  that  the 
casual  pauper  is  but  an  incident  and  a fragment  of  vagrancy.  His 
exiguous  relief,  it  is  urged,  is  a small  matter  in  the  regulation  of  the 
multitude  of  which  he  is  a part,  and,  as  the  purpose  of  the  police  is  the 
preservation  and  enforcement  of  order,  it  has  been  commonly  recognised 
from  early  times  that  the  control  of  the  vagrant  is  a part  of  the 
prevention  of  crime  not  less  important  than  its  detection. 

245.  It  is  further  contended  by  the  Committee  that  there  would  be  no 
need  for  the  withdrawal  of  the  police  from  their  other  duties,  for  it  was 
contemplated  by  those  making  the  Report  that  an  auxiliary  organisation 

^Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2852]  1906,  Q.  11010.  ^ Ibid. 
p.  114.  * Ibid.,  p.  115. 
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and  the  employment  of  superannuated  constables  should  be  authorised, 
as  well  as  an  extension  of  the  arrangement  by  which  certain  Poor  Law 
officials  are  at  present  invested  with  police  powers  in  special  circum- 
stances. The  Committee  were  further  of  the  opinion  that  there  would 
not  be  any  insuperable  difficulty  in  arranging  for  a sufficient  separation 
of  buildings  and  of  administration  where  the  casual  wards  are  contiguous 
to  a workhouse. 

246.  To  the  objections  raised  against  the  proposal  that  the  police 
should  control  the  male  tramps  in  the  casual  wards  while  the  women 
and  children  are  relieved  in  the  workhouse,  the  Committee’s  reply 
would  be  that  there  may  be  distinct  advantage  in  a separation  which  is 
in  any  case  one  of  clear  definition.  The  number  of  women  and  children 
to  be  found  sleeping  in  the  casual  wards  is  small  compared  with  the 
number  seen  upon  the  roads.  The  inference  therefore  is  that  the  women 
and  children  sleep  elsewhere,  and  this  theory  is  confirmed  by  the  counts 
which  from  time  to  time  have  been  made  of  the  vagrant  population  as 
a whole.  These  counts  show  a far  larger  proportion  of  women  and 
children  than  is  found  in  the  Poor  Law  Returns.^  It  is  therefore  con- 
tended that  the  complete  dissociation  of  the  women  and  children  from 
the  casual  ward  will  tend  to  further  disperse  the  remnant  of  women 
and  children  who  resort  to  them. 

247.  The  main  recommendations  of  the  Vagrancy  Committee  in- 
volving police  control  are  in  fact  co-ordinate  parts  of  a scheme  for  the 
elimination  of  the  undeserving  vagrant.  They  are  associated  with  a way- 
ticket  which  is  intended  as  a passport  and  safeguard  for  the  bona  fide 
worker,  and  which  derives  its  authoritative  value  from,  and  in  its  regu- 
lation depends  upon,  a police  system.  The  powers  which  must  ne- 
cessarily underlie  a compulsory  detention  are  to  be  entrusted  to  the 
Department  of  State,  responsible  for  the  enforcement  of  order  and  of 
the  penal  institutions  of  the  State,  as  being  the  only  authority 
capable  of  adequately  carrying  out  such  functions. 

248.  We  did  not  ourselves  give  special  attention  to  the  subject  of 
Vagrancy  in  view  of  the  fact  that  it  had  been  inquired  into  so  recently 
by  the  Departmental  Committee  whose  Report  we  have  summarised  in 
the  preceding  paragraphs. 

249.  We  shall  not,  therefore,  attempt  to  revise  the  Committee’s 
conclusions,  with  which,  indeed,  many  of  us  are  in  agreement.  But  on 
the  other  hand,  we  feel  that  some  of  our  own  proposals,  such  for  instance 
as  that  for  the  enlargement  of  the  Poor  Law  area  and  for  the  granting 
of  passes  to  workmen  by  the  Labour  Exchange,  will  if  adopted,  alter  the 
situation  as  it  existed  at  the  date  of  the  Departmental  Committee’s 
Report. 

250.  We  therefore  merely  set  out  the  recommendations  arrived  at 
by  the  Committee,  and  express  the  opinion  that,  in  taking  any  action 
upon  them.  Your  Majesty’s  Government  should  carefully  consider  the 
effect  of  our  proposals  for  the  re-organisation  of  the  Poor  Law  system. 


1 Report  of  Departmental  Committee  on  Vagrancy  [Cd.  2852]  1906,  pp.  20,  21. 
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251.  The  question  of  workhouse  accounts  is  one  which  should  be  dealt 
with  in  the  re-organisation  of  Poor  Law  administration  generally. 

252.  With  the  greater  specialisation  of  institutional  treatment  the 
books  and  forms  should  be  adapted  to  the  particular  type  of  institution. 
We  desire  the  responsible  heads  of  the  institutions  of  the  future  to  de- 
vote their  time  and  energies  to  the  more  important  questions  of  internal 
management,  the  individual  care  of  inmates,  etc.  It  will,  therefore,  be 
necessary  in  our  opinion  that  the  system  of  accounts  should  be 
re-considered. 

253.  A Departmental  Committee  was  appointed  in  May,  1901,  to  in- 
quire into  the  question.  The^Commtttee  made  an  exhaustive  inquiry, 
and  came  to  the  conclusion  that  the  system  could  be  considerably 
simplified.^  On  any  revision,  the  question  of  stock-taking  should  not  be 
overlooked  ; the  present  methods  are  open  to  serious  objection.  Except 
in  a few  cases  in  which  a stocktaker  has  been  appointed,  the  duty  de- 
volves upon  the  visiting  committee  of  the  workhouse  or  institution. 
Whilst  the  duty  of  stock-taking  may  in  many  cases  have  been  carefully 
and  punctually  performed,  we  think  that  in  future  this  duty  should  be 
performed  by  a paid  stocktaker  appointed  by  the  Public  Assistance 
Authority  in  each  area. 

254.  The  Orders  which  have  been  issued  by  the  Local  Government 
Board  in  the  case  of  Willesden  Board  of  Guardians  and  others,  make  it 
the  duty  of  the  stocktaker  to  compare  the  stores  with  the  book  entries 
of  the  quantities  of  stock  in  store  at  the  date  of  taking  stock  and  to 
certify  accordingly  ; on  the  other  hand  the  Departmental  Committee 
object  to  this,  and  consider  that  such  a certificate  could  be  given  only  by 
a person  capable  of  examining  all  the  books  and  vouchers,  and  they 
think  that  the  stocktaker  should  be  restricted  to  a statement  of  the 
stock  found  by  him  to  be  in  store  at  the  time.^ 

255.  We  believe  that  such  a restriction  might  leave  the  way  open  to 
fraudulent  practices. 

256.  Persons  fully  capable  of  undertaking  the  double  duty  of  taking 
stock  and  checking  the  necessary  books  should  not  be  difficult  to  find. 
We  recommend  their  appointment,  but  the  appointment  should  not  take 
away  the  responsibility  of  the  Public  Assistance  Authority  for  the 
proper  oversight  of  all  stores  and  the  keeping  of  books. 

257.  We  suggest  that  the  keeping  of  accounts  should  be  simplified  as 
far  as  possible,  and  the  number  of  books  and  forms  reduced  to  a 
minimum  consistent  with  sufficient  safeguards  to  prevent  or  detect 
fraud  and  to  prevent  laxity  of  method. 


^Report  of  Departmental  Committee  on  Workhouse  Accounts  [Cd.  1440]  1903,  p.  lii. 
Ibid.,  App.  iv.,  pp.  60-1. 
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258.  As  the  evidence  has  shown,  the  immediate  cause  of  destitution 
in  many  cases  is  drink.  When  application  for  relief  is  made,  a habit  of 
drinking  has  often  been  already  formed ; and  it  is  too  late  to  do  more 
than  maintain  the  applicant,  who  can  leave  the  workhouse  with  the 
usual  notice  and  often  returns  the  worse  fora  debauch.  We  have  made 
recommendations  elsewhere  in  regard  to  “ Ins-and-Outs,”  amongst  whom 
many  of  this  character  would  be  found  ; but  we  are  not  content  to  leave 
the  question  without  some  more  precise  suggestions.  Where  the  cause 
of  distress  appears  definitely  to  be  drink,  we  think  that  the  case  should 
be  specially  investigated  and  noted  and  the  applicant  examined  medi- 
cally and  otherwise,  and  proper  action  taken. 

259.  Little  use  can  be  made  of  the  voluntary  provisions  of  the 
Habitual  Drunkards  Act  of  1879.^  But  the  Inebriates  Act  of  1898  con- 
tains valuable  provisions,  which  might,  we  think,  be  turned  to  account 
and  extended.  This  Act  provides  that  a person  may  be  sentenced  to  be 
detained  for  a period  not  exceeding  three  years  in  a State  inebriate 
reformatory  or  any  certified  inebriate  reformatory,  subject  to  the 
managers  being  willing  to  admit  him,  on  his  being  convicted  of  an 
offence  punishable  by  imprisonment  or  penal  servitude,  if  the  court  is 
satisfied  that  the  offence  was  committed  under  the  influence  of  drink,  or 
that  drunkenness  was  a contributing  cause  of  the  offence,  and  the 
oflTender  admits  that  he  is,  or  is  found  by  the  jury  to  be,  an  habitual 
drunkard.^ 

260.  In  a Schedule  to  the  Act  is  entered  a list  of  offences,  and  any 
person  who  commits  any  of  these  offences,  and  who  within  the  twelve 
months  preceding  the  date  of  the  commission  of  the  offence  has  been 
convicted  summarily  at  least  three  times  of  any  such  offence,  and  who 
is  an  habitual  drunkard,  is  liable  on  conviction  by  indictment,  or  if  he 
consents  to  be  dealt  with  summarily,  on  summary  conviction,  to  be 
detained  for  a term  not  exceeding  three  years  in  any  certified  inebriate 
reformatory. 

261.  There  are  thus  for  these  offenders  two  kinds  of  institutions — the 
State  inebriate  reformatories,  for  “ troublesome,  refractory  and  violent  ” 
inmates,  and  certified  inebriate  reformatories,  which  remain  institutions 
of  the  more  normal  reformatory  type.  And  besides  the  procedure  by 
indictment  there  is  the  simple  procedure  available  under  the  Summary 
Jurisdiction  Acts.  But  apart  from  the  policy  and  requirements  of  the 
Inebriates  Act,  cases  of  “ criminal  inebriety  ” are  constantly  brought 
before  the  magistrates.  These  are  cases  of  attempted  suicide,  wounding, 
assault,  malicious  damage  and  other  similar  offences,  brought  before 
justices  sitting  in  summary  jurisdiction  courts,  which  are  dealt  with  by 
short  terms  of  imprisonment  or  are  handed  over  to  friends.  It  is  most 
probable  that  among  these  are  many  persons  who  subsequently  become 
paupers,  and  are  often  for  a long  time  maintained  by  the  rates. 

^Report  of  the  Royal  Commission  on  tne  Feeble-minded  [Cd.  4202],  1908,  p.  133. 

Ibid.,  pp.  133-4.  Stone’s  Justices’  Manual  (1905),  p.  257. 


PART  VIIL— Chapter  1. 


172  MISCELLANEOUS. 

262.  There  is  thus  provision  for  the  more  extreme  and  less  remediable 
cases  of  inebriety,  but  for  other  and  presumably  earlier  and  more 
remediable  cases  there  is  only  as  a rule  the  short  sentence. 

263.  The  weekly  cost  of  an  inmate  in  a certified  reformatory  may  be 
taken  at  from  10s.  to  12s. ^ The  weekly  cost  of  an  indoor  pauper  is 
about  10s. ^ If  the  lower  figure  be  taken,  the  difference  of  cost  is  not 
great  between  the  inebriate  and  the  pauper.  On  the  other  hand,  we 
have  the  fact  that  the  persons  whose  drinking  habits  are  least  settled 
and  unalterable  receive  short  sentences  and  disappear,  in  no  way  bettered 
but  left  to  drift  into  crime  and  pauperism.  These  two  facts  suggest : 
(1)  that  the  evil  might  be  dealt  with  at  an  earlier  stage,  if  the  law 
allowed  it ; and  (2)  that  at  that  stage  the  cost  of  maintenance  in  suitable 
institutions  would  not  be  more  expensive,  or  only  slightly  more  expen- 
sive, than  maintenance  in  a workhouse.  But  unless  the  ground  for 
intervention  at  the  earlier  stage  be  strong  and  such  as  could  fairly  be 
dealt  with  in  a court  of  law,  it  is  hardly  possible  to  base  any  adminis- 
trative proposal  upon  it. 

264.  Socially,  the  ground  for  intervention — a ground  which  appears 
to  us  to  be  sufficient — is  that  the  inebriate  is  reducing  himself  and  his 
family  to  such  straits  that  he  will  have  to  apply  to  the  poor  relief 
authorities  for  maintenance.  There  seems  to  be  no  reason  why  this 
should  not  be  made  an  offence.  Whether  the  cause  of  the  intemperance 
be  in  part  physical,  or  not,  the  result  affects  most  seriously  the  com- 
munity at  large.  Not  only  does  the  delinquent  deprive  his  family  of 
his  services,  but  he  weakens  and  degrades  it,  and  he  injures  the  com- 
munity as  well  by  imposing  on  it  a large  expenditure  and  by  failing  to 
fnlfil  his  duty  towards  it.  It  may  be  asserted  that  the  system  of  treat- 
ment is  only  partially  curative.  That  may  be  so,  and  still  it  may  be 
advantageous.  Like  other  branches  of  medical  social  work  it  has  to  be 
carried  out  in  a large  measure  experimentally,  and  in  the  future  there 
may  be  many  alterations  in  the  conditions  of  treatment.  But  to  leave 
the  problem  unconsidered  is  the  greater  evil. 

Note. — The  above  paragraphs  were  written  before  the  publication  of 
the  Report  of  the  Departmental  Committee  appointed  to  inquire  into 
the  operation  of  the  law  relating  to  inebriates  and  to  their  detention  in 
reformatories  and  retreats.^ 

The  definition  recommended  by  the  Departmental  Committee  includes 
(see  Recommendation  II.)  the  class  of  cases  to  which  we  refer.  It  is  as 
follows  : — 

“ An  inebriate  is  a person  who  habitually  takes  or  uses  any 
intoxicating  thing  or  things,  and  while  under  the  influence  of  such 
thing  or  things,  or  in  consequence  of  the  efiects  thereof  is 
{a)  Dangerous  to  himself  or  others ; or 

(6)  A cause  of  harm  or  serious  annoyance  to  his  family  or 
others ; or 

(c)  Incapable  of  managing  himself  or  his  affairs,  or  of  ordi- 
nary proper  conduct.”  ^ 

^ Report  of  the  Inspector  under  the  Inebriates  Acts,  1879  to  1900,  for  the  year  1907 
[Cd.  4342],  p.  8.  ^ Thirty-sixth  Annual  Report  Local  Government  Board  [Cd.  3655], 

1907,  p.  cxlviii.  ^ (Cd.  4438,  1908).  Ibid.,  p.  33. 
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265.  Our  attention  has  been  directed  by  many  witnesses  to  the  system 
under  which  rates  are  now  collected,  a system  which  must  be  carefully 
considered  in  reviewing  Poor  Law  administration.  Speaking  generally 
occupiers  of  rateable  properties  are  alone  liable  for  the  payment  of 
rates  ; but  under  the  system  popularly  known  as  that  of  “ compound- 
ing ” the  owner  of  small  property  may  be  rated  instead  of  the 
occupier,  either  by  agreement  or  by  compulsory  order  of  the  local 
authority.^ 

266.  The  law  on  this  subject  is,  in  regard  to  the  rate  for  the  relief  of 
the  poor,  contained  in  Sections  3 and  4 of  the  Poor  Rate  Assessment 
and  Collection  Act,  1869,  which  are  as  follows  : — 

(iii.)  In  case  the  rateable  value  of  any  hereditament  does  not  exceed  twenty 
pounds,  if  the  hereditament  is  situate  in  the  Metropolis,  or  thirteen  pounds  if 
situate  in  any  parish  wholly  or  partly  within  the  Borough  of  Liverpool,  or  ten 
pounds  if  situate  in  any  parish  wholly  or  partly  within  the  City  of  Manchester  or 
the  Borough  of  Birmingham,  or  eight  pounds  if  situate  elsewhere,  and  the  owner 
of  such  hereditament  is  willing  to  enter  into  an  agreement  in  writing  with  the 
overseers  to  become  liable  to  them  for  the  poor  rates  assessed  in  respect  of  such 
hereditament  for  any  term  not  being  less  than  one  year  from  the  date  of  such 
agreement,  and  to  pay  the  poor  rates  whether  the  hereditament  is  occupied  or  not, 
the  overseers  may,  subject,  nevertheless,  to  the  control  of  the  vestry,  agree  with  the 
owner  to  receive  the  rates  from  him,  and  to  allow  to  him  a commission  not  exceed- 
ing 25  per  cent,  on  the  amount  thereof. 

(iv.)  The  vestry  of  any  parish  may,  from  time  to  time,  order  that  the  owners  of 
all  rateable  hereditaments  to  which  Section  3 of  this  Act  extends,  situate  within 
such  parish  shall  be  rated  to  the  poor  rate  in  respect  of  such  rateable  hereditaments, 
instead  of  the  occupiers,  on  all  rates  made  after  the  date  of  such  order  and  there- 
upon, and  so  long  as,  such  order  shall  be  in  force  the  following  enactments  shall 
have  effect : — 

(1)  The  overseers  shall  rate  the  owners  instead  of  the  occupiers,  and  shall 
allow  to  them  an  abatement  or  deduction  of  15  per  centum  from  the  amount 
of  the  rate. 

(2)  If  the  owner  of  one  or  more  of  such  rateable  hereditaments  shall  give 
notice  to  the  overseers  in  writing  that  he  is  willing  to  be  rated  for  any  term 
not  being  less  than  one  year,  in  respect  of  all  such  rateable  hereditaments  of 
which  he  is  the  owner,  whether  the  same  be  occupied  or  not,  the  overseers  shall 
rate  such  owner  accordingly,  and  allow  to  him  a further  abatement  or  deduction 
not  exceeding  15  per  centum  from  the  amount  of  the  rate  during  the  time  he 
is  so  rated. 

(3)  The  vestry  may  by  resolution  rescind  any  such  order  after  a day  to  be 
fixed  by  them,  such  day  being  not  less  than  six  months  after  the  passing  of  such 
resolution,  but  the  order  shall  continue  in  force  with  respect  to  all  rates  made 
before  the  date  on  which  the  resolution  takes  effect. 

Provided  that  this  clause  shall  not  be  applicable  to  any  rateable  hereditament  in 
which  a dwelling-house  shall  not  be  included. 

267.  Now  this  system  of  compounding  has  on  many  occasions  been 
the  subject  of  discussion.  It  was  abolished  by  Parliament  in  1867 ; it 
was  re-established  in  1869  because  of  the  difficulties  which  the  Local 
Authorities  encountered  when  they  attempted  to  collect  the  rates 
directly  from  small  occupiers.  We  have  not  had  access  to  any  evidence 
other  than  that  contained  in  the  debates  in  Parliament  which  led  to 


* Final  Report  Royal  Commission  on  Local  Taxation,  Chapter  XII. 
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this  significant  fluctuation  of  opinion.  We  may,  however,  be  permitted 
to  observe  that  in  administrative  questions  it  is  practically  impossible 
even  for  Parliament  to  force  on  unwilling  Local  Authorities  a system 
which  they  regard  as  administratively  unworkable ; but  it  should  not 
be  forgotten  that  forty  years  ago  the  machinery  of  local  self-govern- 
ment was,  comparatively  speaking,  undeveloped,  and  in  some  districts 
the  working  of  this  machinery  was  in  the  hands  of  a type  of  adminis- 
trator very  different  from  those  who  occupy  similar  positions  to-day. 
Churchwardens  and  Overseers  were  the  rating  authority  ; they  were 
appointed  for  the  most  part  by  the  Easter  Vestry;  the  rates  are  now 
made  by  the  Overseers  only,  who  are  appointed  by  other  bodies.  But 
whatever  changes  have  been  introduced,  the  compounding  system  ever 
since  has  been  and  still  is  condemned  on  the  ground  that  those  who 
have  the  right  to  vote  for  the  election  or  to  become  members  of  Boards 
of  Guardians,  entrusted  with  the  raising  and  expenditure  of  money 
derived  from  the  rates,  should  be  directly  rated  and  pay  rates  them- 
selves. In  this  judgment  many  witnesses^  representative  of  various 
shades  of  political  opinion  have  concurred  and  have  endorsed  the 
opinion  of  the  Royal  Commission  on  Local  Taxation  who,  although 
they  pointed  out  the  great  practical  difficulties  of  abolishing  compound- 
ing held  that  it  was  most  desirable  that  all  classes  of  the  community 
should,  as  far  as  possible,  be  made  liable  to  personal  payment  of  rates, 
in  order  that  they  might  appreciate  directly  the  effect  of  competent  or 
incompetent,  economical  or  extravagant,  administration.  The  occupier 
of  compounded  property  has,  under  the  present  system,  no  means  of 
knowing  what  proportion  of  his  rent  is  due  to  the  demands  of  the 
rating  authority.  If  the  rate  rises  he  may  have  his  rent  raised,  but  if  it 
falls  he  does  not  necessarily  obtain  any  reduction.^  It  is  generally 
argued  that  the  evil  results  of  this  system  apply  only  to  the  poorest 
classes  in  the  community  ; but  as  a matter  of  fact  owing  to  the  erection 
of  what  are  popularly  called  “ flats  occupiers  paying  an  inclusive  rent 
amounting  in  some  cases  to  £400  or  £500  a year  have  little  cognizance 
during  their  tenancy  of  a rise  or  fall  in  the  rates.^ 

268.  There  is,  however,  no  reason  to  labour  this  aspect  of  the  ques- 
tion. As  far  as  the  principle  is  concerned,  few  would  be  found  to 
support  the  compounding  system.  It  contravenes  the  whole  theory  on 
which  the  democratic  form  of  government  has  been  set  up.  On  the 
other  hand,  it  is  urged  that  the  practical  difficulties  of  collecting  and 
enforcing  payment  of  rates  from  the  large  number  of  weekly  tenants 
who,  in  urban  areas,  frequently  move  from  one  tenement  to  another,  are 
insuperable.  It  should  not,  however,  be  forgotten,  that  as  a rule  these 
tenants  move  to  a fresh  tenement  in  the  near  neighbourhood,  and  that 
although  the  number  of  removals  is  large,  in  very  many  cases  accommo- 
dation is  found  in  the  same  rating  area.  The  conclusion  in  regard  to 
compounding  at  which  the  Royal  Commission  on  Local  Taxation  arrived 
was  based  on  the  consideration  of  these  difficulties ; but  the  recom- 
mendation, it  would  appear,  was  founded  on  the  evidence  of  officials 
directly  concerned  with  the  collection  of  rates. ^ Now  while  we  attach 

^ C.  H.  Wilson,  Stat.  27.  Crowder,  175451  ; Kemp,  46866  ; Dodd,  48131  ; Mee,  Stat. 
85  ; Young,  69722  ; Wilkes,  75446  ; Moody,  72082,  etc.  ; Local  Taxation  Commission 
Report,  p.  51  ; Crouch,  App.  xxxiii.,  Vol.  IX.,  p.  813.  ^Sharpe,  17334.  * Lockwood, 
14037,  14136.  “*  Local  Taxation  Oommiswon,  Minutes  of  Evidence,  Vol.  I.,  1755-63, 
4017,  6878. 
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full  weight  to  the  conclusions  of  local  administrators  of  great  experi- 
ence, we  venture  to  suggest  that  public  servants  familiar  with  present 
methods  of  collection  may  be  disposed  to  over-estimate  the  difficulties 
involved  in  any  change  of  system.  At  the  same  time  we  have  to 
report  that  official  witnesses  have  pressed  on  us  their  opinion  that  any 
radical  change  in  the  method  of  collection  would  be  a matter  of  very 
serious  difficulty.^  The  Local  Taxation  Commission  recommended  that 
compounding  should  be  permitted  where  the  rateable  value  of  the  here- 
ditaments does  not  exceed  £10  in  localities  other  than  London  and 
Liverpool.  The  effect  of  this  proposal  would  be  to  increase  the  number 
of  hereditaments  to  which  “compounding”  might  be  applied  in  all 
places  except  London,  Liverpool,  Manchester  and  Birmingham.^ 

269.  Assuming  that  in  principle  it  is  desirable  to  abolish  compounding 
we  proceed  to  consider  whether  any  practicable  scheme  has  been  laid 
before  us.  We  have  evidence  from  the  Metropolitan  Rate  Collectors’ 
Association^  to  the  effect  that  the  abolition  of  compounding  would 
result  in  a considerable  increase  in  the  total  rates  collected,  but  that  if 
direct  application  to  the  occupiers  were  the  established  system,'  loss 
from  empties,  increased  cost  of  collection  and  irrecoverables  would  be 
greater  than  the  allowance  made  for  compounding.  But  seeing  how 
large  the  compounding  allowance  is  not  only  in  London  but  in  other 
parts  of  the  country,  we  question  whether  this  forecast  would  be  borne 
out  by  experience.  Another  consideration  must  be  weighed.  Local 
Authorities  when  estimating  their  financial  requirements  and  framing 
their  budgets  require  to  know  the  amount  which  the  precept  will 
produce,  otherwise  they  will  be  driven  to  make  “ speculative  precepts,” 
in  order  to  compensate  for  the  losses  entailed  by  direct  collection.  We 
are,  however,  of  opinion  that  if  the  compounding  system  were  gradually 
abolished  this  difficulty  would  prove  much  less  than  is  anticipated. 
With  a certain  class  of  tenant  in  our  judgment  no  evil  results  would 
follow.  This  opinion  is  based,  as  we  have  said,  on  the  recommendation 
of  the  Local  Taxation  Commission,  and  is  supported  by  witnesses,  such 
as  Mr.  F.  B.  Crouch,^  the  Secretary  of  the  Peabody  Donation  Fund. 
Miss  Constance  Bartlett,  and  Mr.  J.  T.  Baker,  the  senior  rate  collector 
for  the  Borough  of  Islington,  who  possess  intimate  knowledge  of  the 
financial  difficulties  of  those  inhabiting  tenements  of  low  rateable  value. 
Mr.  Crouch  informed  us  that  in  one  of  the  Metropolitan  Boroughs  an 
attempt  was  made  by  the  Local  Authority  to  reduce  the  compounding 
allowance.  This  proposal  was  resisted  by  a combination  of  property 
owners.  The  authorities  decided  to  abolish  the  compounding  system  in 
certain  selected  districts  ; in  consequence  of  this  on  two  of  the  Peabody 
estates  accommodating  366  tenants,  rates  have  been  paid  direct  by  the 
occupiers  to  the  collectors  appointed  by  the  rating  authority  for  more 
than  five  years.  These  tenants  earn  but  small  incomes,  and  no  special 
arrangement  as  to  collection  has  been  made  by  the  rating  authority,  but 
we  are  informed  the  arrangement  has  been  for  the  advantage  of  the 
Municipal  Authorities,  and  the  tenants  have  not  suffered.  In  several 
properties  in  the  Metropolis,  as  we  are  told  by  Miss  Bartlett,^  an  inter- 
esting experiment  has  been  made  in  order  to  prove  whether  it  is  possible 

^ Thomas,  50156  ; Clarke,  Vol.  IX.,  App.  xxv. ; Tagg,  Vol.  IX.,  App.  xxix.  ; Potter, 
Vol.  IX.,  App.  xxvi.  ; Potts,  Vol.  IX.,  App.  xxvii.  ^ Final  Report,  p.  52.  ® Roberts, 

93504  (7).  Vol.  IX.,  App.  xxxiii. ; Bartlett,  Vol.  TX.,  App.  xxiv.  ; Baer,  Vol.  IX., 
App.  xxiii.  ® Vol.  IX.,  App.  xxiv. 
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to  get  rid  of  the  compounding  system.  • The  tenements  in  question  are 
separately  rated,  and  the  tenants  have  paid  direct  with  satisfactory 
results.  In  other  groups  of  houses  the  rates  are  collected  weekly  with 
the  rents,  the  former  rising  and  falling  with  the  amount  levied,  special 
rent  books  being  now  published  containing  scales  showing  amounts  pay- 
able under  various  assessments  and  various  rates.  The  result  has  been 
what  might  have  been  expected.  The  tenants  take  an  intelligent  interest 
in  local  administration  ; they  take  advantage  of  their  privilege  as  direct 
ratepayers,  not  only  to  grumble  at  the  amounts  required,  but  they  are 
on  the  alert  to  get  full  value  for  their  money  as  regards  street  cleansing 
and  the  like.  They  realise  that  if  the  administration  becomes  slack 
they  are  the  sufferers.  If  rates  rise  they  have  to  pay  their  share,  and 
even  a small  increase  has  a disturbing  influence  on  the  family  budget. 
If  the  rates,  owing  to  the  watchfulness  and  efficiency  of  their  represen- 
tatives and  the  officials  diminish,  they  get  a direct  and  immediate  advan- 
tage. They  realise  what  too  many  forget,  viz.,  that  no  small  proportion 
of  the  burden  which  results  from  increased  municipal  expenditure  falls 
heavily  on  the  class  least  able  to  bear  it,  and  that  when  rates  rise  by 
reason  of  a progressive  increase  in  loan  charges  spread  over  a period  of 
years,  no  relief  can  be  anticipated.  In  other  words,  the  increase  in  rates 
is  the  result  of  increased  loan  charge.  We  should  travel  far  beyond  our 
terms  of  reference  were  we  to  attempt  a description  of  the  serious  burden 
laid  on  the  poorer  class  of  the  community  by  extravagant  or  inefficient 
administration.  And  as  need  hardly  be  stated,  owing  to  the  increase  in 
rates,  rents  and  the  cost  of  all  commodities  rise.  The  tenants,  as  we 
have  been  informed,  have  to  rest  satisfied  with  less  adequate  accommo- 
dation than  they  would  rightly  desire,  for  they  cannot  afford  to  take 
an  extra  room  if  such  be  needed. 

270.  We  must  also  allude  to  the  evidence  which  has  been  submitted 
to  us  by  Mr.  J.  T.  Baker,^  the  senior  rate  collector  of  the  Metropolitan 
borough  of  Islington.  The  rateable  value  of  this  borough  is  £1,945,113  ; 
its  population,  334,991 ; and  its  rateable  value,  therefore,  amounts  to 
£5*68  per  head  of  population,  thus  showing  that  within  its  borders  are 
contained  a considerable  amount  of  small  property.  The  compounding 
system  was  abolished  some  years  ago,  and  the  change  has  resulted  in  a 
large  saving  to  the  ratepayers.  Thus,  according  to  a statement  for  the 
quarter  ending  Michaelmas,  1907,  the  loss  on  irrecoverables,  etc.,  through- 
out the  whole  district  amounted  only  to  8s.  4Jd.  per  £100.* 

271.  Now,  in  principle  we  are  of  opinion  that  the  compounding  system 
should  be  abolished  wherever  practicable,  and  that,  as  far  as  possible, 
rates  should  be  collected  weekly,  monthly  or  quarterly,  as  are  rents. 
Collectors,  either  men  or  women,  should  be  appointed  at  a small  fixed 
salary,  and  a commission  on  collection.  In  this  connection  we  desire  to 
point  out  that  in  the  last  forty  years  a vast  system  of  industrial  insur- 
ance for  funeral  benefit  and  other  purposes  has  spread  over  the  whole 
country.  Premiums  are  collected  weekly  in  very  small  sums,  which,  in 
the  aggregate,  reach  large  amounts  by  collectors  calling  weekly  on  the 
occupiers  of  property  of  very  low  rateable  value  ; and  the  system,  from 

* It  should  perhaps  be  observed  that,  in  consequence  of  an  understanding  between 
owner  and  occupier,  the  rates  were  paid  in  many  cases  by  the  former,  but  without  com- 
mission or  other  allowance.  The  demand  note,  was,  however,  served  on  the  occupier, 
and  the  arrangement  in  question  did  not  affect  his  liability  to  the  Borough  Council. 

^ Vol.  IX.,  App.  xxiii. 
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a commercial  point  of  view,  is  eminently  satisfactory.  If,  as  a com- 
mercial undertaking,  a weekly  collection  of  small  premiums  is  remunera- 
tive to  the  collectors,  and  provides  the  poorer  classes  with  a method  of 
insurance  of  which  they  approve,  it  can  scarcely  be  affirmed  that  if  a 
similar  method  were  adopted  in  regard  to  the  collection  of  rates,  satis- 
factory results  would  not  be  obtained.  There  is  little  doubt  but  that 
the  abolition  of  compounding  gradually  introduced  would  result  in  direct 
saving  to  the  community  as  a whole,  and  to  those  who  now  pay  weekly 
their  rates  with  their  rents.  There  would  also  result  an  increased  interest 
in  the  administration  of  local  affairs.  But  it  would  be  impossible  to 
carry  into  effect  so  radical  a change,  unless  the  rating  authorities  were 
so  convinced  of  its  desirability  that  they  would  resolutely  enforce  any 
changes  in  administration  which  the  new  method  might  involve.  No 
doubt  in  certain  districts  the  system  would  have  to  be  introduced  experi- 
mentally, but,  as  far  as  the  local  government  of  the  Metropolis  is  con- 
cerned (and  in  a less  degree  this  consideration  applies  to  the  country  as 
a whole),  a democratic  system  cannot  be  satisfactorily  administered 
unless  those  who  control  policy  are  directly  responsible  for  the  expendi- 
ture involved. 

272.  A survey  of  the  evidence  upon  this  subject  submitted  to  the 
Local  Taxation  Commission  as  well  as  to  ourselves  has  convinced  us  of 
the  desirability  of  the  direct  payment  of  rates  by  those  who  elect  Local 
Authorities ; and  although  we  are  well  aware  of  the  difficulties  which 
would  prevent  a sudden  abolition  of  the  compounding  system,  we  are 
fully  persuaded  that  it  should  be  reduced  to  the  lowest  possible  limit. 
This  would  involve  more  careful  and  detailed  arrangements  for  the 
direct  collection  of  rates ; but  in  the  long  run  the  community  would 
benefit  not  only  from  less  extravagant  administration,  but  from  a more 
active  and  intelligent  interest  in  local  self-government  on  the  part  of 
the  electorate.  If  this  policy  were  pursued,  it  might  also  be  found 
desirable  to  modify  the  provisions  of  the  Poor  Rate  Assessment  and 
Collection  Act  of  1869,  in  the  direction  of  reducing  the  limit  of  rateable 
value  for  compounding  purposes. 
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273.  Constructive  ^pauperism. — There  is,  so  far  as  we  know,  no  ex- 
press definition  of  a pauper.  Generally  it  may  be  said,  however,  that  a 
pauper  is  a person  maintained  wholly  or  in  part  by  any  Union  at  the 
cost  of  the  Poor  Rate,  But  it  may  be  pointed  out  that,  in  the  case  of 
relief  given  to  a dependant,  the  Law  regards  as  a pauper  the  husband  or 
parent  liable  for  the  support  of  the  dependant,  although  such  husband 
or  parent  may  not  be  maintained  wholly  or  in  part  by  any  Union  at  the 
cost  of  the  Poor  Rate. 

274.  This  enactment  is  contained  in  Sec.  56  of  4 & 5 Will.  IV.,  c.  76, 
which  runs 

“ All  relief  given  to  or  on  account  of  the  wife,  or  to  or  on  account  of  any  child  or 
children  under  the  age  of  sixteen,  not  being  blind  or  deaf  and  dumb,  shall  be  con- 
sidered as  given  to  the  husband  of  such  wife  or  to  the  father  of  such  child  or  children, 
as  the  case  may  be,  and  any  relief  given  to  or  on  account  of  any  child  or  children 
under  the  age  of  sixteen  of  any  widow  shall  be  considered  as  given  to  such  widow.” 

275.  Extension  of  rule  of  constructive  pauperism. — It  will  be  ob- 
served that  exceptions  are  made  to  the  rule  of  constructive  relief  in  the 
case  of  the  blind  or  deaf  and  dumb.  We  see  no  reason  why  the  excep- 
tions should  be  limited  to  those  classes,  for  there  are  other  forms  of 
affliction  which  cannot  be  prevented.  It  was  suggested  to  us  by  Mr.  R. 
J.  Curtis,  Clerk  to  the  Guardians  of  the  King’s  Norton  Union,  that  “no 
electoral  disability  should  attach  to  the  father  or  mother  of  any  person 
maintained  out  of  the  rates  (either  wholly  or  partially)  in  an  asylum,  or 
a registered  institution  for  the  care  and  control  of  epileptics  and  feeble- 
minded persons;”  ^ and  not  only  do  we  agree  with  this  suggestion  but 
we  also  think  that  the  exceptions  should  be  extended  to  include  the 
following  classes  of  the  afflicted,  viz.,  the  mentally  defective,  epileptic, 
lame,  deformed,  and  crippled,  provided  that  the  assistance  rendered  from 
public  funds  to  or  on  account  of  the  afflicted  wife  or  child  is  occasioned 
by  such  infirmity. 


^ Yol.  lY.,  App.  cxxiii.  13  {d). 
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276.  Necessity  of  adequate  statistics. — A well-considered  system  of 
statistics  is  an  essential  of  efficient  administrative  control.  We  need  not 
dwell  upon  the  importance  of  obtaining  adequate  statistical  information 
on  the  multitude  of  questions  which  will  confront  the  future  Authorities. 
The  effect,  both  as  to  numbers  and  cost,  of  the  different  forms  of  adminis- 
tration, the  progress  made  from  time  to  time  in  the  country  as  a whole 
and  in  different  districts,  the  nature  of  the  distress  calling  for  public 
assistance  and  the  best  methods  of  dealing  with  it,  are  questions,  inter 
alia,  upon  which  statistics  can  furnish  most  valuable  information,  and 
such  statistics  should  be  in  the  hands  not  only  of  the  Local  Authorities 
but  also  of  the  Central  Department,  of  Parliament,  and  of  the  public 
generally. 

277.  The  statistics  of  pauperism  have  been  much  improved  in  recent 
years,  and  a great  deal  more  statistical  information  on  the  subject  is  now 
presented  to  Parliament  than  formerly.  There  is  room,  however,  for 
development  in  the  present  scheme,  and  if  effect  be  given  to  the  far- 
reaching  suggestions  we  make  in  regard  to  the  administration  of  the 
Law  it  is  obvious  that  modifications  will  be  required  in  the  statistical 
forms  and  methods  employed. 

278.  Present  system  of  collecting  statistics. — In  the  compilation  of 
the  statistics  of  persons  relieved  it  has  always  been  the  practice  of  the 
Central  Department  to  call  for  tabulated  Returns  in  a prescribed  form 
from  the  Clerks  to  the  Boards  of  Guardians.  These  Returns  are  made  up 
from  various  sources,  e.g.,  the  Indoor  and  Outdoor  Relief  Lists,  and  the 
Medical  Relief  Register,  and  there  is  reason  to  suppose  that  the  Returns 
are  not  always  made  up  upon  generally  uniform  lines.  Some  develop- 
ment has  recently  taken  place  in  the  instructions  issued  to  the  Poor  Law 
Authorities  in  regard  to  the  method  of  compiling  the  Returns,  but  these 
instructions  have  in  the  past  been  too  meagre  and  are  still  capable  of 
considerable  expansion  if  the  Local  Authorities  continue  to  render  their 
Returns  in  the  condensed  form  now  in  use. 

279.  Proposed  system  of  collecting  statistics  for  half-yearly  and 
annual  returns. ~lt  has  been  suggested  elsewhere  in  this  Report  that 
case-papers  should  be  brought  into  use  throughout  England  and  Wales. 
They  are  now  used  with  great  advantage  in  a large  number  of  Unions, 
and,  under  the  scheme  of  Authorities  we  propose,  their  adoption  univer- 
sally will  be  essential  if  the  Public  Assistance  Authorities  are  to  super- 
vise effectively  the  work  of  the  Public  Assistance  Committees.  Moreover, 
with  a carefully  arranged  system  of  case-papers  the  existing  books  might 
be  simplified.  If,  then,  case-papers  are  adopted  we  suggest  that  the  form 
should  be  prescribed  by  the  Local  Government  Board,  though  it  should 
be  permissible  for  the  Public  Assistance  Authority  to  amplify  the  form 
in  any  way  it  thought  tit,  and  that  the  case-paper  should  form  the 
foundation  of  the  statistical  records  of  persons  assisted.  W e have  printed 
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in  Part  XIX.  of  the  Statistical  Appendix  a specimen  case- paper  which 
would  contain  the  necessary  data  for  the  compilation  of  the  future 
statistics. 

280.  It  has  been  suggested  that,  this  system  of  case-papers  having  been 
established,  the  original  tabulation  of  the  particulars  of  the  persons 
assisted  should  be  transferred  from  the  Local  Authorities  to  the  Central 
Department.  Under  this  system  the  Public  Assistance  Committee,  under 
whose  care  the  case-papers  would  be,  would  prepare  copies  of  so  much 
of  the  case-papers  as  would  be  required  by  the  Local  Government  Board 
for  statistical  purposes.  We  print  in  Part  XIX.  of  the  Statistical  Ap- 
pendix a specimen  form  for  the  statistical  Return  which  would  be  ren- 
dered to  the  Central  Authority  half-yearly.  These  Returns  would  be 
filled  in  from  the  case-papers,  and  would  contain  all  the  necessary  details 
of  each  case.  They  would  be  transmitted  through  the  Public  Assistance 
Authorities  to  the  Local  Government  Board,  and  the  information  they 
contained  would  there  be  tabulated  in  whatever  form  might  be  found 
necessary.  The  Local  Government  Board  would,  no  doubt,  require 
additional  staff  for  the  purpose,  but  it  is  suggested  that  the  necessary 
expenditure  would  be  justified  by  the  greater  accuracy  and  intelligence 
with  which  the  Returns  would  be  prepared.  The  persons  assisted  must 
be  classified  and  cross-classified  statistically,  and  such  work,  it  is  urged, 
can  only  be  done  efficiently  by  clerks  trained  for  the  purpose.  It  is  also 
urged  that  it  would  be  impossible  for  every  Public  Assistance  Committee, 
or  even  every  Public  Assistance  Authority,  to  employ  a special  staff  of 
this  nature.  The  suggestion  thus  made  would  simplify  considerably  the 
work  of  the  Public  Assistance  officials,  who  would  thus  be  enabled  to 
devote  more  time  to  their  administrative  duties,  for  the  clerical  work 
involved  in  making  copies  of  the  prescribed  portions  of  the  case-papers 
would  require  no  more  labour  than  is  now  involved  in  the  present  system 
of  statistical  Returns.  And  further,  as  the  work  could  be  performed 
without  special  training,  it  might,  under  supervision,  become  the  duty 
of  the  junior  clerks. 

281.  Advantages  of  'proposed  syste'tn. — The  Census  of  persons  in  re- 
ceipt of  relief  on  March  3Ist,  1906,  which  we  obtained  for  the  purposes 
of  our  inquiry,  was  carried  out  on  these  lines.  Each  Board  of  Guardians 
furnished  a Return  giving  certain  particulars  of  every  person  in  receipt 
of  relief,  and  the  Returns  were  then  tabulated  by  our  staff.  The  novelty 
of  the  Return  probably  gave  the  Poor  Law  officials  more  trouble  than 
would  be  involved  in  furnishing  a Return  the  details  of  which  were 
settled  on  permanent  lines.  But  the  examination  of  the  Returns  received 
by  us  clearly  showed  that  there  was  a great  lack  of  uniformity  in  the 
method  of  recording  the  details  required  for  statistical  purposes.  It  is 
not  always  possible  to  detect  this  divergence  of  practice  in  summarised 
Returns  such  as  are  now  furnished  to  the  Local  Government  Board  half- 
yearly,  and  it  is  contended  that  uniformity  would  be  greatly  promoted 
by  the  adoption  of  the  system  of  central  tabulation.  We  may  here  refer 
to  an  omission  in  the  half-yearly  Returns  which  has  recently  been 
brought  to  light  by  the  Local  Government  Board.  Where  indoor  relief 
is  given  to  a dependant,  the  head  of  the  family  should  be  treated  as 
receiving  constructive  relief,  but  in  the  half-yearly  Return  for  January 
1st,  1908,  it  is  stated  that : — 

“ There  is  ground  for  the  belief  that  these  persons  have  not  usually  been  included 
in  the  Returns,  as  the  rules  relating  to  the  Outdoor  Relief  lists,  under  which  the 
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heads  of  families  have  been  included  in  those  lists,  have  not  expressly  required  any 
similar  record  to  be  kept  for  cases  of  Indoor  Relief.  . . . The  total  number  thus 
excluded  is  slightly  over  5,000.” 

With  central  tabulation  such  an  omission  as  this  would  have  been  dis- 
covered at  once. 

282.  Under  the  system  thus  outlined,  the  preparation  of  special 
Returns  would  often  be  effected  with  less  delay  and  labour  than  at 
present.  Any  special  Return  now  required  must  be  obtained  by  the 
issue  of  a special  Circular  to  the  Local  Authorities,  whose  officials  must 
be  detached  from  their  ordinary  duties  to  furnish  the  material,  or  must 
compile  the  Return  during  extra  official  hours.  The  system  sometimes 
leads  to  friction  between  the  Central  and  Local  Authorities,  and  demands 
for  payment  for  the  extra  work  performed  are  often  made  by  the  local 
officials.  To  a large  extent  these  difficulties  would  be  removed  under 
the  plan  proposed.  Again,  it  may  sometimes  occur  that  the  results  of  a 
statistical  Return  suggest  further  lines  of  inquiry  of  great  importance, 
which  could  hardly  have  been  foreseen  at  the  outset.  Unless  separate 
details  of  the  persons  relieved  are  in  the  possession  of  the  Central 
Department  the  further  prosecution  of  the  inquiry  can  only  be  effected 
by  the  issue  of  a new  Circular  involving  much  labour  to  the  Local 
Authorities. 

283.  Alternative  system  of  collection. — This  suggestion,  would,  how- 
ever, we  are  informed,  impose  so  heavy  a burden  upon  the  Central 
Authority  that  we  pass  it  by  and  turn  to  another  proposal.  We  would 
suggest  that  the  Director  of  Public  Assistance  in  each  Public  Assistance 
area  of  sufficient  size  should  have  a statistical  officer  whose  duty  it  should 
be  to  prepare  the  Returns  for  transmission  to  the  Local  Government 
Board.  This  office  might  be  combined  with  that  of  accountant.  The 
Assistance  Officer  of  each  Public  Assistance  Committee  would  prepare  a 
Return  for  the  required  dates,  and  these  Returns  would  be  sent  to  the 
Director  of  the  Public  Assistance  Authority,  who  would  summarise  them 
and  send  the  results,  with  all  information  and  Returns  required,  to  the 
Local  Government  Board. 

284.  Dates  of  half-yearly  returns.  Proposed  return  of  periods  and 
occasions  of  relief. — The  detailed  counts  should,  we  think,  continue  to 
be  taken  on  the  dates  which  have  now  been  adopted  for  a long  series  of 
years.  Arguments  might  be  advanced  for  altering  the  date  of  the 
January  count,  for  January  1st  seldom  marks  the  highest  point  of 
pauperism  for  the  season,  but  we  do  not  think  that  this  is  an  adequate 
reason  for  breaking  the  continuity  of  the  existing  statistics.  We  sug- 
gest, however,  that  a new  Return  should  be  prepared  at  regular  intervals 
on  the  lines  of  the  Special  Return  obtained  for  us  by  the  Local  Govern- 
ment Board,  showing  the  aggregate  period  and  occasions  of  relief  granted 
to  each  person  during  the  year  ended  September  30th,  1907.  Reference 
has  been  made  to  the  results  of  this  Return  in  Part  II.  of  this  Report, 
and  we  attach  the  greatest  importance  to  the  facts  which  have  been 
elicited.  They  have  thrown  a new  light  on  many  questions  coming 
within  the  terms  of  our  reference,  and  have  confirmed  our  views  regard- 
ing the  great  part  which  organised  charity  might  successfully  and  pro- 
fitably play  in  the  assistance  of  “first  cases.”  The  principal  details 
which  should  be  obtained  in  this  Return  are  the  periods  and  recurrence 
of  relief,  but  it  is  important  to  distinguish  in  the  classification  between 
Institutional  Relief  and  Outdoor  Relief,  as  well  as  between  persons  of 
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various  ages,  in  perhaps  three  or  four  groups.  Experience  would  show 
whether  anything  more  than  this  was  desirable.  Under  a system  of 
central  tabulation  the  details  might  be  recorded,  and  forwarded  to  the 
Local  Government  Board  at  such  periods  as  might  be  prescribed  in  the 
form  attached  to  the  specimen  of  the  “ Statistical  Return  ” printed  in 
Part  XIX.  of  the  Statistical  Appendix. 

285.  The  unit  of  the  statistics  of  'pauperism. — In  the  compilation  of 
all  statistics  it  is  of  the  first  importance  that  the  unit  should  be  carefully 
defined.  In  the  majority  of  cases  no  difficulty  arises  in  regard  to  the 
unit,  but  the  question  of  constructive  relief  has  produced  some  uncer- 
tainty in  the  statistics  of  the  past,  for  some  of  the  Poor  Law  officials  do 
not  appear  to  have  understood  the  system.  We  would  suggest,  there- 
fore, that  a person  should  be  considered  to  be  in  receipt  of  public  assist- 
ance when  he  or  any  dependant  of  his,  subject  to  the  exceptions  we 
propose  to  the  rule  of  constructive  relief,*  or,  being  a dependant,  when 
he  or  the  head  of  the  family  receives  money,  kind,  or  medical  attention 
at  the  cost  of  public  funds,  notwithstanding  that  the  whole  or  part  of 
such  cost  may  be  repaid  by  the  person  assisted  or  by  relatives  or  others, 
and  that  the  Local  Government  Board  should  bring  this  rule  to  the 
notice  of  all  the  Local  Authorities  concerned. 

286.  Separate  statistics  should  be  obtained  of  the  cases  involving  con- 
structive pauperism  both  as  to  the  persons  actually  relieved  and  the 
persons  only  constructively  relieved,  as  well  as  of  the  exceptions  to  the 
rule,  such  exceptions  being  classified  according  to  the  various  classes  of 
the  afflicted.  The  necessity  for  separate  statistics  of  constructive 
pauperism  will  be  apparent  when  it  is  pointed  out  that  an  able-bodied 
father  of  a child  receiving  no  relief  other  than  medical  treatment  is 
recorded  in  the  statistics  as  an  able-bodied  man  in  receipt  of  outdoor 
relief,  although  he  may  be  at  work  and  in  all  other  respects  supporting 
a large  family. 

287.  Glassification  by  physical  condition.  Constructive  Pauperism. 
— One  of  the  most  difficult  questions  in  connection  with  the  statistics  of 
persons  relieved  is  that  of  classification  by  physical  condition.  Under 
the  present  system  the  “ able-bodied  ” are  distinguished  from  those  “ not 
able-bodied,*'  but  no  definition  is  given  of  these  terms,  and  the  resulting 
statistics  are  acknowledged  to  be  unreliable. 

288.  Reference  is  made  in  the  Memorandum  on  the  Census  of  Paupers 
printed  in  Part  II.  of  the  Statistical  Appendix  to  the  anomalies  produced 
by  the  classification,  and  we  need  not  here  say  more  than  that  we  think 
terms  should  be  used  to  which  some  standard  of  capability  can  be  applied. 
We  suggest  the  terms  “ordinarily  able  to  work”  and  “not  ordinarily 
able  to  work,”  and,  if  the  definition  of  “able  to  work”  be  ability  to 
perform  (I)  light,  (2)  moderate,  or  (3)  hard  work  of  a suitable  character 
within  an  Institution,  a practical  standard  might  be  established. 

289.  The  term  “ able-bodied  ” involves  medical  questions,  and  its  use 

has  in  a large  number  of  unions,  resulted  in  the  classification  following 
the  medical  officer’s  classification  for  dietary  purposes.  On  the  other 
hand,  the  term  “ able  to  work  ” is  one  which  does  not  involve  so  much 
difficulty,  and  it  is  within  the  power  of  any  experienced  administrator 
to  determine  whether  a person  is  able  to  perform  the  work  by  which  he 
is  accustomed  to  earn  his  living,  or  work  to  which  unskilled  hands  in  an 
Institution  might  be  puL 
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290.  The  class  “ ordinarily  able  to  work  ” should,  however,  be  sub- 
divided in  order  to  distinguish  those  able  to  work  on  the  date  of  the 
Return  from  those  ordinarily  able  to  work,  but  who  are  temporarily 
incapacitated  on  the  date  of  the  Return.  There  is  an  analogy  for  this 
distinction  in  the  existing  classification,  and  the  separate  statistics 
should,  we  think,  be  continued,  as  they  will  give  the  actual  number  of 
persons  who  are  apparently  in  want  of  employment  and  for  whom  the 
special  Institutions  for  dealing  with  those  able  to  work  will  be  required. 
Finally,  we  suggest  that  under  each  class  those  on  the  Medical  Relief 
Lists  should  be  distinguished  from  those  who  are  not  on  those  lists. 
The  distinction  of  those  under  medical  treatment  from  other  persons  has 
hitherto  only  been  applied  to  the  able-bodied,  but  we  see  no  reason  why 
it  should  not  be  applied  to  all  classes,  thus  giving  statistics  of  some 
value  from  the  medical  standpoint,  and  in  considering  the  causes  of 
pauperism. 

291.  Classification  of  wives  according  to  physical  condition. — In 
connection  with  the  classification  thus  suggested,  we  may  draw  attention 
to  two  points  requiring  consideration  in  the  present  system.  The  first 
has  reference  to  the  classification  of  wives  of  men  in  receipt  of  outdoor 
relief,  who  for  a long  series  of  years  have  been  classed  according  to  the 
physical  condition  of  their  husbands,  though  the  Local  Government 
Board  has  recently  obtained  the  numbers  of  those  who  were  themselves 
able-bodied.  We  think  the  latter  course  is  preferable,  and  that,  in 
the  new  statistics  it  should  supersede  the  older  method.  Glassification 
of  persons  in  separate  infirmaries. — The  second  point  relates  to  the 
classification  of  persons  in  separate  Infirmaries.  There  is  some  difficulty 
in  correctly  classifying  such  persons,  owing  to  the  form  of  the  Relief 
Lists  for  those  Institutions.  In  several  of  the  separate  Infirmaries  the 
inmates  have  all  been  classed  as  not  able-bodied,  although  many  were 
only  temporarily  disabled.  The  classification  we  have  suggested  should, 
we  think,  be  embodied  in  the  Relief  Lists  for  these  Institutions  when 
such  of  the  patients  as  were  not  permanently  disabled  would  fall  into 
the  class  of  those  ordinarily  able  to  work,  but  who  are  not  able  to  work 
at  the  date  of  the  Return,  and  are  on  the  Medical  Relief  List.  The  correct 
classification  would  then  be  returned  to  the  Local  Government  Board. 

292.  The  classification  according  to  physical  condition  would  then  be 
as  follows : — 


Proposed  Classification  According  to  Physical  Condition  in  Tabular  Form. 


— 

Ordinarily  able  to  work. 

Not  ordinarily  able  to  work. 

Able  to  work  at  date 
of  Return.* 

On  Medical 
Relief  List  and 
not  able  to 
work  at  date  of 
Return. 

1 

Not  on 
Medical 
Relief  List. 

On 

Medical 
Relief  List. 

Not  on 
Medical 
Relief  List. 

' On 

Medical 
Relief  List. 

1 

Males  - 

Females 

* The  grade  of  work  should  be  recorded  by  filling  in  these  columns  with  the  letter 
H.,  M.  or  L.  (for  Hard,  Moderate  or  Light  work)  as  the  case  might  be. 
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293.  It  will  be  observed  that  the  classification  provides  for  those  able 
to  work  on  the  date  of  the  Return  but  who  are  on  the  medical  relief  list. 
There  is  some  doubt  as  to  the  correct  classification  of  such  persons  in 
the  existing  scheme,  and  not  only  would  this  difi&culty  be  removed,  but 
we  should  also  obtain  complete  totals  of  those  under  medical  treatment, 
and  of  those  able  to  work  at  the  moment. 

294.  Statistics  of  medical  relief  only. — Some  difliculty  arises  in  regard 
to  the  reckoning  for  the  day  counts,  of  persons  in  receipt  of  medical  relief 
only.  It  is  often  doubtful  whether  a person  who  has  received  medical 
attention  will  again  call  upon  the  Medical  OflScer,  who  must  consequently 
be  in  doubt  whether  the  persons  should  be  counted  as  in  receipt  of  assist- 
ance on  any  given  day.  In  Part  II.  the  Statistical  Appendix  it  is  shown 
that  a great  many  different  systems  are  in  force,  and  we  think  that,  in 
order  to  secure  uniformity  in  this  respect,  some  guidance  should  be  given 
to  the  Local  Authorities.  We  suggest  that  the  Local  Government  Board 
should  lay  down  the  rule  that  the  persons  counted  should  be  those 
patients  who  were  dealt  with  during  the  week  preceding  the  date  of  the 
Return. 

295.  Further  development  of  medical  statistics. — The  medical  statistics 
of  persons  in  receipt  of  public  assistance  should,  however,  be  further 
developed.  Reference  has  been  made  to  a special  Return  on  the  subject 
which  we  obtained  in  1907  from  certain  unions,  showing  the  numbers 
under  medical  treatment  by  the  Poor  Law  Officers  on  a certain  day,  and 
the  nature  of  the  diseases  from  which  the  persons  were  suffering,  and  we 
recommend  that  details  similar  to  those  obtained  in  that  Return  should 
in  future  be  rendered  yearly.  The  diseases  specified  in  the  Return  of 
1907  might  be  usefully  extended.  It  would  be  essential  to  the  prepara- 
tion of  such  statistics  that  a system  of  medical  case-papers  for  indoor 
cases  (similar  to  that  recommended  by  the  Workhouse  Accounts  Com- 
mittee), and  a more  comprehensive  Medical  Relief  Register  for  outdoor 
cases  should  be  inaugurated. 

296.  Two  matters  to  which  we  would  specially  draw  attention  in 
connection  with  medical  statistics  are  the  desirability  of  obtaining 
statistics  : — 

(1)  Of  the  average  stay  of  patients  in  the  Infirmaries  of  the  Local 
Authorities ; and 

(2)  Of  all  births  and  deaths  in  the  Institutions  of  those 
Authorities. 

Such  statistics  would  be  of  great  value  from  the  administrative  stand- 
point, and  should,  we  think,  be  obtained  without  further  delay.  We 
need  not  indicate  the  details  to  be  included  in  the  Returns,  the  precise 
form  of  which  should  be  considered  by  the  Local  Government  Board. 

297.  Age  statistics  of  persons  relieved. — Another  statistical  question 
which  appears  to  require  attention  is  that  of  the  ages  of  persons  in 
receipt  of  relief.  Age  statistics  have  only  been  collected  at  irregular 
intervals  in  the  past,  and  nearly  all  the  returns  differ  in  form.  Con- 
sequently, comparisons  of  the  age  statistics  we  obtained  from  the  Census 
of  81st  March,  1906,  with  others,  could  only  be  made  with  difficulty,  and 
the  utility  of  the  statistics  was  thus  limited.  The  value  of  all  statistics 
is  greatly  enhanced  when  comparisons  with  former  periods  are  available, 
and,  in  view  of  the  great  importance  of  age  statistics  for  this  large 
section  of  the  population,  we  think  that  the  ages  of  persons  relieved 
should  be  regularly  tabulated  on  uniform  lines. 
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298.  In  considering  the  causes  of  pauperism,  such  information  is  in- 
valuable. To  what  extent  is  pauperism  a question  of  old  age,  of  the  dis- 
placement by  younger  persons  of  those  who  have  passed  the  prime  of 
life  but  are  still  able  to  work,  or  of  inability  to  obtain  work  by  young 
persons  with  health  and  vigour  ? In  determining  the  causes  the  remedies 
are  indicated.  In  proportion  to  the  magnitude  of  the  different  classes 
so  must  attention  be  concentrated  on  the  remedies  with  a view  to  their 
perfection.  Administratively,  the  information  is  also  of  great  importance. 
If  district  be  compared  with  district  in  regard  to  the  burden  of  pauperism 
or  to  the  effect  of  administration,  false  conclusions  will  inevitably  be 
drawn  in  the  absence  of  information  as  to  ages.  For  instance,  un- 
corrected for  age  distribution  the  rate  of  pauperism  in  London  is  lower 
than  in  the  rural  groups  of  Unions,  but  the  corrected  rate  for  London 
is  considerably  in  excess  of  the  rates  for  all  the  other  six  groups  in  which 
we  have  arranged  the  extra-Metropolitan  Unions. 

299.  Combination  of  age  statistics  with  other  statistical  data. — Of 
secondary  importance  is  the  question  of  the  combination  of  age  statistics 
with  other  statistical  facts.  In  the  Census  of  Paupers  of  3Ist  March, 
1906,  ages  were  tabulated  in  conjunction  with  : — 

(1)  Physical  condition,  etc.  ; 

(2)  M ethod  of  Relief  ; 

and  these  two  classifications  were  also  combined.  From  the  results  it 
was  possible  to  say  (1)  how  many  persons  of  specified  ages  were  able- 
bodied,  etc.  It  was  possible  to  show  (2)  the  number  of  persons  of  specified 
ages  in  receipt  of  each  form  of  relief.  And  it  was  possible  to  indicate 

(3)  the  number  of  the  able-bodied,  etc.,  in  receipt  of  each  form  of  relief. 

300.  Taking  the  first  combination,  viz.,  age  with  physical  condition, 
the  questions  to  which  it  furnishes  answers  are  : — To  what  extent  are 
those  able  to  work  made  up  of  persons  just  past  the  prime  of  life  who 
may  have  been  displaced  from  their  employment  by  younger  men,  and 
what  tendency  in  this  respect  is  observable  over  a period  ? Of  whom 
do  the  class  of  persons  described  as  “ not  able-bodied  ” consist  ? Are 
they  all  old  people,  or  are  they  to  an  appreciable  extent  persons  of 
middle  age  or  younger  who  are  permanently  incapacitated  ? Still  more 
important  perhaps  are  age  statistics  of  sickness.  The  sickness  returns 
obtained  by  the  Commission  have  shown  the  great  extent  to  which 
persons  under  fifty  receive  the  benefits  of  the  infirmary  accommodation 
in  London  and  other  urban  areas,  and  although  administrators  of  the 
Poor  Law  were  more  or  less  conscious  of  that  fact,  it  had  hardly  been 
proved  statistically. 

301.  By  means  of  the  second  combination,  that  of  age  with  form  of 
relief,  many  facts  of  importance  may  be  ascertained.  For  instance,  how 
far  are  persons  of  pension  age  in  Poor  Law  Institutions  ? And  in 
regard  to  children  what  proportion  of  those  in  workhouses  are  infants 
and  what  proportion  are  of  school  age  ? At  what  ages  do  indoor  and 
outdoor  children  respectively  drop  out  of  the  lists,  and,  presumably,  go 
to  work  ? 

302.  The  third  combination,  that  of  physical  condition  with  method 
of  relief,  is  not  so  important,  but  in  obtaining  the  other  two  combina- 
tions this  is  obtained  automatically.  The  physical  condition  of  indoor 
and  outdoor  paupers  respectively  is,  of  course,  obtained  at  the  present 
time. 
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808.  As  the  Institutions  of  the  Public  Assistance  Authority  would 
be  very  different  from  those  of  the  present  Poor  Law  Authorities  we 
do  not  suggest  a list  for  separate  enumeration.  The  list  at  present  in 
use  {see  the  Memorandum  on  Census  of  Paupers  in  Part  II.  of  the 
Statistical  Appendix,  or  the  Half-Yearly  Returns)  is  perhaps  more 
detailed  than  is  necessary  for  the  purposes  of  age  statistics. 

304.  Apart  from  the  combinations  thus  dealt  with,  age  statistics  are 
useful  in  connection  with  special  classes,  e.g.,  widows  with  children, 
casuals,  insane,  mothers  of  illegitimate  children,  etc.,  etc.  And  age 
statistics  would  be  useful  in  any  further  analysis  of  the  persons  relieved 
for  very  short  periods,  or  on  a great  many  different  occasions. 

305.  If  the  present  system  of  collecting  the  statistical  material  were 
continued  it  would  be  necessary  to  indicate  upon  the  blank  forms  issued 
to  the  Public  Assistance  Authorities  the  particular  combination  of  ages 
and  other  statistical  data  required.  On  the  other  hand,  under  a system 
of  central  tabulation,  the  question  need  not  be  settled  until  the  com- 
mencement of  the  tabulation  in  the  offices  of  the  Local  Government 
Board,  and  if  at  a later  date  it  appeared  that  further  details  were 
desirable  the  information  could  be  obtained  without  the  issue  of  a new 
circular  to  the  Public  Assistance  Authorities. 

306.  Statistics  of  occupations  of  persons  relieved. — It  will  be  observed 
that,  under  a system  of  central  tabulation,  provision  could  be  made  in 
the  “ Statistical  Return  ” (See  Part  XIX.  of  the  Statistical  Appendix) 
for  a record  of  the  “ usual  occupations  ” of  persons  assisted.  Questions 
will  sometimes  arise  regarding  the  social  position  of  those  persons 
assisted  who  are  able  to  work,  and  the  records  of  occupations  would 
thus  be  furnished  to  the  Local  Government  Board,  where  they  would 
be  available  if  required.  By  the  term  “ usual  occupation  ” we  wish  to 
denote  the  calling  which  the  person  has  habitually  followed  and  not 
any  chance  occupation  by  which  he  may  have  gained  a living  just 
previous  to  the  receipt  of  relief.  Such  chance  occupations  would  not 
represent  the  term  “ industrial  conditions.” 

307.  Statistics  of  children  in  receipt  of  relief. — There  appears  to  be 
a ditference  of  practice  in  regard  to  the  reckoning  of  children  under 
sixteen  years  of  age  of  persons  in  receipt  of  outdoor  relief.  In  some 
Unions  the  children  are  struck  off  the  lists  and  the  allowance  in  respect 
of  them  is  stopped  at  fourteen  years  of  age  with  the  object  of  inducing 
the  parents  to  find  work  for  them.  In  other  Unions  the  children  are 
not  struck  off  the  Lists  until  they  have  actually  found  work,  and  in 
others  they  are  retained  on  the  Lists  until  sixteen  years  of  age  whether 
at  work  or  not.  Bearing  in  mind  the  difficulty  of  determining  the 
amount  of  the  earnings  which  would  constitute  self-support  in  the  case 
of  a child  living  with  his  or  her  parents,  we  think  it  would  be  desirable 
that  all  children  under  sixteen  years  of  age  of  parents  in  receipt  of 
relief  should  be  counted  whether  the  children  are  earning  or  not. 
Children  adopted  by  the  guardians  should  not  be  counted  after  they 
have  reached  the  age  of  sixteen,  unless  they  continue  to  be  dependent. 

308.  Other  recommendations. — We  would  also  recommend  : — 

(I)  That  the  present  classification  by  “ families  ” or  “ cases  ” 
should  be  continued,  and  be  supplementary  to  the  classification 
of  individuals  according  to  their  industrial  ability  and  physical 
condition. 
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(2)  That  there  should  be  a further  classification  of  individuals 
under  the  heads  of  : — 

{a)  Indoor  paupers ; (h)  Outdoor  paupers,  and  (c)  Boarded- 
out  paupers  ; 

and  that,  subject  to  reconsideration  when  the  scheme  we  recom- 
mend is  put  into  force,  the  present  classification  by  Institutions 
should  be  continued. 

(8)  That  statistics  should  be  obtained  of  the  number  of  deserted 
wives  and  children. 

(4)  That  for  the  purpose  of  the  half-yearly  Returns  the  numbers 
relieved  at  midnight  on  the  date  selected  be  recorded  instead  of 
those  relieved  on  a given  day.  By  this  means  persons  who  received 
both  indoor  and  outdoor  relief  on  the  date  of  the  return  would  no 
longer  be  counted  twice  over. 

309.  Cost  of  various  classes,  and  of  various  methods  of  relief. — 
In  regard  to  the  relation  of  finance  to  statistics  we  think  it  eminently 
desirable  that  periodical  Returns  should  be  obtained  of  the  cost  per 
head  (in  the  case  of  annual  expenditure)  or  per  unit  of  accommodation 
(in  the  case  of  capital  expenditure)  of  various  classes  of  persons  relieved 
and  of  the  various  methods  of  relief.  Returns  of  this  nature  have  been 
obtained  from  time  to  time,  of  which  we  may  mention  the  Return 
included  in  Dr.  Downes’  evidence  before  the  Commission  relating  to 
the  cost  of  the  Separate  Infirmaries  and  Sick  Asylums  in  the  Metro- 
politan District ; ^ the  Return  attached  to  Dr.  Macnamara’s  Report  on 
“ Children  under  the  Poor  Law  ” showing  the  cost  of  Poor  Law  Schools 
and  Cottage  and  Scattered  Homes  in  the  same  district ; ^ a Return 
showing  the  weekly  cost  of  the  maintenance  of  paupers  in  the  various 
workhouses  in  the  same  district ; and  a Return  as  to  the  numbers  of, 
and  cost  of,  relief  to  aged  paupers  in  Homes  for  Aged  Poor  in  England 
and  Wales.®  It  is  desirable  that  these  Returns  should  be  made  up  on 
uniform  bases  in  order  that  comparisons  may  be  made,  so  far  as  possible, 
between  different  institutions  of  the  same  class,  and  in  order  to  compare 
the  cost  of  each  institution  in  different  years.  With  a view  to  the 
establishment  of  this  uniformity,  not  only  for  the  purposes  of  the 
Returns  suggested,  but  also  for  the  purposes  of  the  annual  and  half- 
yearly  financial  Returns,  it  would,  we  think,  be  desirable  that  the  items 
of  expenditure  of  Public  Assistance  Authorities  should  be  classified  and 
an  Index  prepared  on  the  lines  of  the  “ Index  of  Classification  ” 
included  in  “ The  Uniform  System  of  Hospital  Accounts.”  That  uni- 
formity in  the  accounts  can  be  obtained  without  such  an  Index  seems 
highly  improbable. 

310.  Period  of  Poor  Law  accounts. — We  would  also  recommend  that 
the  accounts  of  the  Public  Assistance  Authorities  should,  in  all  cases, 
be  made  up  to  3Ist  March  and  30th  September. 

311.  With  regard  to  the  statistics  of  unemployment  we  do  not  wish 
to  add  to  the  remarks  we  have  made  in  Part  VI.  of  this  Report.* 

* See  Part  YI.,  par.  473. 

^ Yol.  II.  of  Evidence,  Appendix  xiii.  (B).  ^ “ Children  under  the  Poor  Law  ” by 

Dr.  T.  J,  Macnamara  (Cd.  3899)  pp.  22-25.  ^ Statistical  Appendix,  Part  xiii. 
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In  this  Part  we  propose  to  give  a general  review  of  the  existing  con- 
ditions of  Poor  Law  administration,  and  to  enumerate  the  chief  recom- 
mendations we  propose  to  make. 

(1).  Leading  Defects  of  the  Poor  Law  System. 

1.  The  preceding  pages  of  this  Report,  and  the  voluminous  evidence 
we  have  collected,  will  have  laid  bare  the  main  defects  in  our  present 
system  of  Poor  Law  administration.  They  may  be  briefly  summarised 
under  the  following  heads  : — 

(i)  The  inadequacy  of  existing  Poor  Law  areas  to  meet  the  grow- 
ing needs  of  administration. 

(ii)  The  excessive  size  of  many  Boards  of  Guardians. 

(hi)  The  absence  of  any  general  interest  in  Poor  Law  work  and 
Poor  Law  elections,  due  in  great  part  to  the  fact  that  Poor  Law 
work  stands  in  no  organic  relation  to  the  rest  of  local  government. 

(iv)  The  lack  of  intelligent  uniformity  in  the  application  of 
principles  and  in  general  administration. 

(v)  The  want  of  proper  investigation  and  discrimination  in  deal- 
ing with  applicants. 

(vi)  The  tendency  in  many  Boards  of  Guardians  to  give  outdoor 
relief  without  plan  or  purpose. 

(vii)  The  unsuitability  of  the  general  workhouse  as  a test  or  deter- 
rent for  the  able-bodied ; the  aggregation  in  it  of  all  classes  without 

• sufficient  classification ; and  the  absence  of  any  system  of  friendly 
and  restorative  help. 

(viii)  The  lack  of  co-operation  between  Poor  Law  and  charity. 

(ix)  The  tendency  of  candidates  to  make  lavish  promises  of  out- 
relief  and  of  Guardians  to  favour  their  constituents  in  its  distri- 
bution. 

(x)  General  failure  to  attract  capable  social  workers  and  leading 
citizens. 

(xi)  The  general  rise  in  expenditure,  not  always  accompanied  by 
an  increase  of  efficiency  in  administration. 

(xii)  The  want  of  sufficient  control  and  continuity  of  policy  on 
the  part  of  the  Central  Authority. 

2.  These  defects  have  produced,  notably  in  urban  districts,  a want  of 
confidence  in  the  local  administration  of  the  Poor  Law.  They  have  also 
been  mainly  the  cause  of  the  introduction  of  other  forms  of  relief  from 
public  funds  which  are  unaccompained  by  such  conditions  as  are  impera- 
tively necessary  as  safeguards. 

Any  reform  to  be  effective  must  be  thorough.  We  will  now  state 
what  portion  of  the  old  system  we  propose  to  sweep  away,  what  to 
retain,  and  the  conditions  necessary  in  order  to  create  for  the  future  a 
trustworthy  and  elastic  administrative  system  of  Public  Assistance. 

(2).  Public  Assistance: 

8.  It  has  been  impressed  upon  us  in  the  course  of  our  enquiry  that 
the  name  “ Poor  Law  ” has  gathered  about  it  associations  of  harshness, 
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and  still  more  of  hopelessness,  which  we  fear  might  seriously  obstruct 
the  reforms  which  we  desire  .tO(  g.ee  initiated.  We  are  aware  that  a 
mere  change  of  name  will  not  prevent  the  old  associations  from  recurring, 
if  it  does  not  represent  an  essential  change  in  the  spirit  of  the  work. 
But  in  our  criticism  and  recommendations  we  hope  to  show  the  way  to 
a system  of  help  which  will  be  better  expressed  by  the  title  of  Public 
Assistance  than  by  that  of  Poor  Law. 

We  therefore  recommend  that  the  new  Local  Authority  shall  be  known 
as  the  Public  Assistance  Authority,  and  that  the  Committees  which  will 
carry  on  its  work  locally  shall  be  known  as  the  Public  Assistance  Com- 
mittees. The  name  is  not  intended  to  disguise  the  fact  that  those  who 
come  within  the  scope  of  the  operations  of  the  new  authority  are  receiv- 
ing help  at  the  public  expense;  but  it  is  intended  to  emphasise  the 
importance  of  making  that  help  of  real  assistance.  We  hope  also  that 
the  change  may  make  it  easier  for  those  directly  engaged  in  administra- 
ting relief  to  build  up  new  traditions,  and  to  carry  on  their  work  with  a 
higher  aim  before  them. 

(3).  Description  of  those  qualified  for  Public  Assistance. 

4.  The  principles  dominating  the  spirit  of  the  existing  English  Poor 
Law,  so  far  as  they  determine  the  definition  of  those  qualified  for  relief, 
seem  to  us  both  sound  and  humane.  They  contain  a positive  and  a 
negative  element;  to  relieve  those  who  are  qualitied  for  public  relief,  and 
to  discourage  those  who  do  not  legitimately  come  within  this  category 
from  becoming  a public  burden.  The  conditions  under  which  relief  is 
given  ought  to  be  prescribed,  not  by  the  applicant,  but  by  the  authority 
that  relieves  the  applicant.  We  do  not  recommend  any  alteration  of 
the  law  which  would  extend  the  qualification  for  relief  to  individuals 
not  now  entitled  to  it,  or  which  would  bring  within  the  operation  of 
assistance  from  public  funds  classes  not  now  legally  within  its  opera- 
tion. The  term  “ destitute”  is  now  in  use  to  describe  those  entitled  to 
claim  relief.  Mr.  Adrian,  Legal  Adviser  to  the  Local  Government 
Board,  thus  defined  those  who,  in  his  judgment,  come  under  the  term 
“ destitute  ” : — 

“ Destitution,  when  used  to  describe  the  condition  of  a person  as  a subject  for 
relief,  implies  that  he  is,  for  the  time  being,  without  material  resources  (i.)  directly 
available  and  (ii.^  appropriate  for  satisfying  his  physical  needs — (a)  whether  actually 
existing  or  (b)  likely  to  arise  immediately.  By  physical  needs  in  this  definition  are 
meant  such  needs  as  must  be  satisfied  (i.)  in  order  to  maintain  life  or  (ii.)  in  order 
to  obviate,  mitigate,  or  remove  causes  endangering  life,  or  likely  to  endanger  life 
or  impair  health  or  bodily  fitness  for  self-support.” 

We  prefer  the  term  “ necessitous,”  for  we  believe  that  it  more  accurately 
describes  those  who  are  at  present  held  to  be  qualified  for  relief.  We 
recommend,  therefore,  that  the  term  “necessitous”  take  the  place  of 
“ destitute.” 

Those,  however,  who  are  now  qualified  for  relief  by  coming  within 
the  definition  of  destitution,  fall  into  many  classes,  and  the  treatment  of 
each  class,  and  of  each  individual  within  that  class,  should  be  governed 
by  the  conditions  surrounding  the  class  or  the  individual.  Help,  preven- 
tion, cure,  and  instruction,  should  each  find  its  place  within  the  processes 
at  the  disposal  of  the  new  authorities.  Too  much  importance  cannot 
be  attached  to  the  organisatioiv  to  which  the  selection  of  the  appropriate 
treatment  is  to  be  entrusted. 
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(4).  Area  of  the  Public  Assistance  Authority.* 

5.  As  a preliminary  to  any  scheme  of  public  assistance  it  was  necessary 
to  form  areas  for  administrative  purposes.  In  doing  so  we  have  been 
guided  by  the  experience  of  the  past  and  by  the  needs  of  the  present, 
and  both,  in  our  judgment,  point  to  great  changes. 

We  are  fully  conscious  of  the  difficulties  involved.  In  the  matter  of 
areas,  public  opinion  is  tenaciously  conservative.  The  sentiment,  based 
on  associations  and  traditions,  which  unites  those  within  an  area  and 
detaches  them  from  those  without  it,  is  a force  in  local  government 
which  cannot  be  ignored.  Consequently,  it  is  wiser  to  take,  if  possible, 
areas  well  defined  and  familar,  and  to  attach  to  them  new  administrative 
functions,  rather  than  to  create  a fresh  area  for  each  successive  develop- 
ment. 

The  Royal  Commissioners  of  1832  found  that  the  parish  was  almost 
universally  the  unit  for  Poor  Law  purposes.  They  were  impressed  with 
its  inadequacy.  They  found  in  the  great  majority  of  cases  no  guarantee 
that  a supply  would  be  forthcoming  of  persons  qualified  for  the  difficult 
and  delicate  duties  of  administering  relief.  Even  were  such  persons 
forthcoming,  there  was  a complete  lack  of  any  healthy  public  opinion 
to  support  them.  Continuity  and  uniformity,  whether  of  policy  or 
practice,  were  hardly  to  be  hoped  for ; a proper  classification  was 
impossible. 

True,  this  inadequacy  of  the  parish  had  been  realised  by  the  states- 
men of  the  eighteenth  century,  and  they  had  fallen  back  on  the 
magistracy  to  correct  its  shortcomings.  In  a sense,  therefore,  they 
endeavoured  to  make  the  county  the  area  for  administration,  inasmuch 
as  its  government  was  vested  in  quarter  sessions.  The  attempt  proved 
a failure,  partly  because  joint  action  on  the  part  of  magistrates  was 
uncommon,  at  least  in  Poor  Law  matters,  and  individual  magistrates 
were  unequal  to  the  strain  put  upon  them ; partly  because  the  statesmen 
themselves  had  no  real  grasp  of  the  problems  involved. 

The  Commissioners  in  their  Report  recommended  that  a new  area 
should  be  formed,  half  way  between  the  parish  and  the  county,  viz., 
the  union.  It  is  now  our  duty  to  report  that  in  our  judgment,  the 
union,  as  an  area,  is  open  to  many  of  the  same  objections  as  attached  to 
the  parish  at  the  date  of  the  Report.  • 

I. — We  think  that  the  number  of  areas  is  in  itself  a source  of 
weakness  in  administration.  There  are  643  unions  in  England  and 
Wales.  They  vary  in  size  from  Welwyn,  with  a population  of 
2,200,  to  West  Ham,  with  a population  of  580,000.  Such  variations 
are  inconsistent  with  uniformity  of  administration.  The  difference 
again  in  the  number  of  members  of  Boards  of  Guardians,  as  repre- 
senting a varying  number  of  parishes,  is  a disturbing  factor.  A 
reduction  in  the  number  of  areas  by  their  enlargement  is  essential 
to  any  reform. 

IL — It  was  objected  to  the  parish,  as  an  area,  that  in  the  great 
majority  of  cases,  it  was  not  large  enough  to  guarantee  a supply  of 
persons  qualified  for  the  work  of  administration.  The  Royal  Commis- 
sioners were  sanguine  that  with  a larger  area  this  defect  would  be 
remedied,  and  experience  has  to  some  extent  justified  them.  But 
the  evidence  we  have  received  goes  to  show  that  often  the  policy 
of  a Board  of  Guardians  and  its  successful  application  have  been 


* Cf.  Part  IV.,  Chapter  4 ; also  Part  V.  Chapter  2,  pars.  145  and  151. 
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due  to  the  influence  of  an  individual.  Sometimes  it  has  been  a 
chairman,  who  set  before  himself  a clear  line  of  discrimination  and 
decision  and  explained  it  so  as  to  win  the  suffrages  even  of  those 
who  might  on  other  grounds  have  been  opposed  to  his  views.  Some- 
times a similar  deference  has  been  paid  to  a clerk  who,  remaining 
in  office  while  the  'personnel  of  the  board  was  constantly  changing, 
acquired  authority  and  used  it  with  good  effect.  Sometimes,  again, 
a relieving  officer  who  was  devoted  to  his  duty,  and  had  experience 
of  the  people  among  whom  he  worked,  was  able,  without  presump- 
tion, to  make  acceptable  suggestions  in  individual  cases  and  in  the 
general  conduct  of  the  business  of  relief.  On  such  men  as  these 
and  on  the  grouping  of  members  round  them  in  carrying  out  dif- 
ferent branches  of  inspection  and  supervision,  the  goodness  of  the 
administration  has  depended.  But  of  late  years  two  important 
changes  have  taken  place.  First,  the  Act  of  1894  has  made  it  * 
necessary  for  all  those  who  are  desirous  of  entering  upon  this  form 
of  public  service  to  go  through  the  “ storm  and  stress  ” of  public 
election.  There  is  evidence  to  show  that  there  is  a growing  reluct- 
ance to  face  this  ordeal.  And,  second,  the  migration  from  the 
country  districts  is  not  confined  to  any  one  class,  and  it  is  increas- 
ingly difficult  to  find  men  who,  by  local  associations  or  a sense  of 
public  duty,  are  qualified  for  the  office  of  Guardian.  With  an 
enlarged  area,  the  chances  of  securing  men  with  the  requisite  insight 
and  sympathy  will  be  greater  than  now.  Again,  the  scale  of  the 
work  being  larger  and  the  work  itself  more  important,  it  will  be 
more  attractive  to  capable  men.  We  rely  on  these  causes  to  bring 
about  a rise  in  the  standard  of  administration. 

III.  — The  history  of  Poor  Law  administration  since  1834  shows 
that  the  hopes  of  the  Commissioners  have  not  been  realised.  Boards 

-*-^f  Guardians  have  wavered  and  vacillated  in  their  application  of 
principles.  This  failure  to  secure  continuity  has  inflicted  great 
hardship  on  the  poor.  Within  certain  limits  the  inhabitants  of  a 
union  will  adapt  themselves  to  the  policy  of  a board.  But  uncer- 
tainty as  to  that  policy,  and  a doubt  whether  it  will  be  consis- 
tently followed,  year  by  year,  or  even  week  by  week,  is  fatal  to  the 
formation  of  habits  of  foresight  and  thrift.  We  hope  and  believe 
that,  with  the  larger  area  which  we  propose,  this  uncertainty  will 
be  very  greatly  reduced. 

IV.  — Another  complaint  against  the  present  area  is  that  it  makes 
uniformity  of  treatment  difficult  to  obtain.  The  complaint,  indeed, 
is  often  made  without  regard  to  the  special  characteristics  of  poor 
relief.  Of  mechanical  uniformity  there  is  more  than  enough  in 
Poor  Law  administration.  The  repetition  of  routine  decisions,  e.g., 
the  indiscriminate  application  of  a scale  of  outdoor  relief  to  case 
after  case,  without  regard  to  individual  differences,  is  the  bane  of 
administration.  But  true  uniformity  lies  rather  in  the  general 
acceptance  of  certain  definite  principles  and  their  consistent  appli- 
cation. Such  principles  are  thorough  enquiry,  the  consideration  of 
each  case  in  all  its  bearings  with  a view  to  ascertaining  how  it  can 
best  be  treated,  the  granting  of  assistance  at  once  appropriate  and 
adequate,  the  securing  of  co-operation  between  all  the  various 
agencies  of  public  assistance.  We  believe  that  one  supervising  autho- 
rity acting  over  a large  area  will  produce  a uniformity  of  this  kind. 
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V. — Again,  we  need  but  repeat  in  this  connection  what  we  have 
before  urged,  namely,  that  only  with  an  enlarged  area  is  it  possible 
to  secure  that  classification  of  institutions  which  is  so  necessary  to- 
day. In  the  great  majority  of  unions  there  is  but  one  workhouse  ; 
and  it  is  the -practice  of  those  unions  to  keep  within  that  work- 
house  and  its  curtilage  all  those,  with  the  exception  of  children,  to 
whom  institutional  relief  is  given.  They  are  kept  there  because 
there  is  no  other  available  building  or  institution  at  the  disposal  of 
the  Guardians.  The  Royal  Commission  of  1832,  as  has  been  stated 
more  than  once,  attached  great  importance  to  classification  ; the 
old  Poor  Law  unit,  i.e.,  the  parish,  was  in  their  opinion  too  small 
and  too  poor  for  the  purpose  of  classification  ; and  one  of  the 
reasons  for  the  extension  of  area  which  they  advocated  was  the 
belief  that  it  would  facilitate  classification.  But  the  Commission 
also  pointed  out  that,  even  in  large  workhouses,  a proper  classifica- 
tion was  difficult  and  could  be  much  better  obtained  in  separate 
buildings  than  under  one  roof.*  It  may  safely  be  asserted  that  the 
universal  experience  of  the  last  eighty  years  endorses  this  opinion. 
A proper  or  thorough  system  of  classification  is  very  difficult,  if 
not  impossible  in  a workhouse  through  whose  doors  all  classes  of 
paupers  pass.  We  advocate  a change  in  this  method  of  administra- 
tion. Until  the  present  areas  are  enlarged,  no  proper  classification 
on  uniform  lines  throughout  the  country  can  take  place,  but  the 
substitution  of  a large  area,  within  whose  limits  are  several  insti- 
tutions, will  at  once  place  at  the  disposal  of  the  new  authority 
much  of  the  necessary  accommodation  for  carrying  through  and 
developing  this  most  urgent  reform. f 

* Report  of  Poor  Law  Commission  of  Inquiry,  1834,  pp.  306-7. 

t The  following  table  giving  the  available  institutional  accommodation  respectively 
in  London,  in  County  Boroughs,  and  in  Administrative  Counties,  as  compared  with  the 
number  of  inmates  receiving  institutional  relief,  shows  a very  large  surplus  of  accom- 
modation over  needs  in  the  Administrative  Counties,  and  a smaller  surplus  in  the  County 
Boroughs  and  London  (see  Statistical  Appendix,  Part  IX.): — 


— 

Number  of  Unions. 

Acreage.  ! 

Population 

(1901). 

Number  of  Poor 
j Law  Institutions. 

Accommodation. 

Number  of  Inmates 
on  31st  March, 

1906. 

According  to 
Lists  furnish- 
ed by  L.G.B. 
Inspectors. 

According  to 
Lists  of  Guar- 
dians and  Paid 
Officers,  1908. 

London  - 

31 

i 

74,817 

4,536,429 

144 

78,336 

78,293 

72,433 

1 

51 

40,797 

40,748 

37,860 

County  Boroughs  - 

' 85 

2,323,664  1 

12,725,306 

174 

102,476 

100,964 

87,062 

102 

84,809 

83,135 

72,919 

Administrative  Counties 

: 528 

34,928,998 

15,266,108 

565 

119,135 

143,378 

79,454 

1 

529 

114,953 

138,951 

76,012 

England  and  Wales  - 

644* 

37,327,479 

32,.527,843 

883 

299,947 

322,635 

238,949 

682 

240,559 

262,834 

186,791 

The  figures  in  italics  denote  the  number  of  Workhouses^  their  accommodation^  and  number 
of  inmates. 

* The  number  of  Unions  in  England  and  Wales  was  reduced  to  643  in  March,  1908. 
925.-2.  G 
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VI, — With  an  enlarged  area  we  believe  that  it  will  be  possible 
to  improve  the  position  and  the  prospects  of  the  officials  engaged 
in  administration.  Division  of  labour  can  be  carried  further,  pro- 
motion can  be  made  more  common,  the  scale  of  salaries  and  pen- 
sions can  be  brought  into  accord  with  the  scale  of  the  work.  We 
welcome  the  opportunity  which  this  change  will  give  for  adequate 
recognition  of  a class  of  men  whose  services  to  the  community 
have  not  always  been  valued,  as  our  experience  leads  us  to  think 
that  they  deserve. 

6.  We  have  set  out  at  some  length  our  reasons  for  proposing  an 
enlarged  area,  because  we  feel  that,  cogent  as  is  each  individual  reason, 
the  cumulative  effect  of  the  whole  is  irresistible. 

We  propose  that  in  future  the  unit  of  administration  shall  be  the 
County  and  the  County  Borough.  In  view  of  the  strength  of  senti- 
ment as  regards  areas,  we  have  thought  it  better  to  adopt  an  existing 
area.  We  are  well  aware  that  objections  may  be  made  to  it,  but  the 
fact  that  it  is  already  recognised  and  familiar  has  had  great  weight 
with  us. 

7.  The  main  objection  urged  against  any  enlargement  of  area,  and 
the  association  under  one  authority  of  institutions  distant  from  one 
another,  is  that  some  of  the  recipients  of  institutional  relief  may  be  so 
far  away  from  their  friends  and  relatives  as  to  make  visits  to  them 
difficult.  We  believe  that  any  such  inconvenience  is  greatly  exag- 
gerated. Communication  has  been  so  far  facilitated  and  cheapened 
that  the  several  parts  of  a county  are  now,  for  practical  purposes,  no 
more  distant  from  one  another  than  were  the  individual  parishes  of  a 
union  in  1834.  Moreover,  analysis  of  the  inmates  of  a country  work- 
house  shows  that  the  greater  proportion  of  the  adults  so  relieved  are  infi  rm 
or  old  persons.  We  have  recommended  that  the  old  shall  in  future  be 
cared  for  in  small  homes,  and  these  would  be  available  in  different  parts 
of  the  county.  For  those  needing  special  care,  we  think  that  the 
superior  treatment  offered  in  a county  institution  would  far  outweigh 
any  inconvenience  to  relatives  and  friends.  In  pursuance  of  our  pro- 
posals we  would  therefore  laydown  the  following  principles  as  governing 
the  readjustment  of  areas  : — 

{a)  That  the  area  of  the  Public  Assistance  Authority  shall  be 
coterminous  with  the  area  of  the  county  or  county  borough,  and 
that  no  exception  from  this  principle  shall  be  permissible  unless  the 
Local  Government  Board  is  satisfied  that  such  exception  would,  in 
each  particular  case,  be  in  the  best  interests  of  administration. 

(6)  Any  union  area,  which  at  present  overlaps  a county  or  county 
borough,  shall  be  divided  up  so  that  each  part  of  it  will  be  attached 
for  Public  Assistance  purposes  to  the  county  or  county  borough 
within  the  boundaries  of  which  such  part  is  at  present  situated. 

(c)  Any  injustice  or  anomaly  arising  from  this  arrangement  may 
be  remedied  subsequently  by  the  ordinary  procedure  for  altering 
county  or  county  borough  boundaries,  supplemented,  if  necessary, 
by  further  powers  to  the  Local  Government  Board. 

{d)  Financial  adjustments  necessitated  by  the  partition  of  a 
union  area  shall  be  determined  by  agreement  between  the  authori- 
ties concerned,  and,  failing  agreement,  by  arbitration  as  under 
Section  62  of  the  Local  Government  Act,  1888. 

8.  It  remains  to  determine  the  area  of  charge.  The  Royal  Commis- 
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sioners  of  1832  found  that  under  the  43rd  Eliz.  the  area  of  charge  was 
the  parish.  The  changes  which  they  proposed  necessitated  its  enlarge- 
ment, and  by  successive  Acts  of  Parliament,  the  Union  was  gradually 
substituted  for  the  parish.  In  view  of  the  fresh  changes  which  we 
suggest,  we  have  been  led  to  the  conclusion  that  the  area  must  be  once 
more  enlarged.  If  the  classification  of  institutions  which  we  propose 
is  adopted,  it  will  logically  follow  that  the  area  of  charge  should  coin- 
cide with  the  area  of  administration.  It  may  well  be  that  some  new 
institutions  will  be  required,  and  that  some  of  the  old  can  be  dispensed 
with.  But  however  that  may  be,  it  would  clearly  be  difficult  or  impos- 
sible for  the  new  Authority  to  enforce  a common  standard  of  efficiency 
in  the  institutions  in  their  area,  unless  the  cost  of  -maintaining  such 
institutions  was  a charge  common  to  the  whole  area.  And  with  regard 
to  out-relief,  or,  as  we  shall  call  it,  home  assistance,  the  same  holds  good. 
We  anticipate  that  the  Public  Assistance  Authority  of  the  future  will 
supervise  the  work  of  its  Committees.  If  this  supervision  is  to  be  thorough 
and  effective,  the  Committees  must  be  dependent  upon  the  Authority 
for  the  necessary  funds.  We  propose  therefore  that  the  cost  of  Public 
Assistance,  so  far  as  its  incidence  remains  local,  shall  be  borne  by  a 
County  or  County  Borough  rate. 

(5).  Division  of  Existing  Poor  Law  Work. 

9.  The  enlargement  of  the  area  will  in  itself  be  an  administrative 
benefit  in  many  ways ; but  it  is  only  one  item  in  the  list  of  improve- 
ments we  suggest  in  the  existing  machinery  of  the  Poor  Law.  By 
increasing  the  size  of  each  administrative  unit,  classification  and 
specialised  treatment,  so  far  as  institutional  relief  is  concerned,  will  be 
facilitated.  But  a proper  and  discriminating  classification  can  be  success- 
fully carried  out  only  by  a careful  inquiry  into  the  case  of  every 
applicant  for  relief,  and  this  inquiry  must  be  common  to  all  applicants 
whether  they  receive  ultimately  outdoor  or  institutional  relief  or  whether 
their  claim  is  rejected.  The  treatment  of  all  who  apply  should  be 
individualised ; that  is  to  say,  special  inquiries  should  be  made  into  the 
circumstances  connected  with  the  individual  case ; and  the  treatment 
should  be  governed  by  consistent  principles.  The  construction  of  the 
machinery  for  this  investigation  requires  close  and  careful  consideration. 
The  decisions  arrived  at  upon  individual  cases,  even  although  those 
who  do  this  work  may  form  but  a fraction  of  the  Board,  initiate  and 
govern  the  practice  of  the  whole  Board.  This  work  is  in  one  sense  the 
most  difficult  and  invidious  that  falls  to  the  lot  of  the  Guardians.  A 
knowledge  of  the  principles  which  should  govern  the  distribution  of 
public  money, — kindliness,  firmness,  impartiality,  an  aptitude  for  dis- 
cerning truth, — are  required,  and  in  addition  the  administrator  should 
be  familiar  with  the  locality  and  with  the  needs  and  characteristics  of 
its  inhabitants. 

10.  Under  a system  of  enlarged  areas  the  work  of  Public  Assistance 
would  seem  naturally  to  divide  itself  between  : — 

(1)  A Local  Authority  for  the  central  administration  and  control 
of  Public  Assistance  within  the  enlarged  area. 

(2)  Local  committees  for  dealing  with  applications  and  for  the 
investigation  and  supervision  of  cases  and  such  other  duties  as  may 
be  delegated  by  the  Local  Authority. 

Those  who  are  best  qualified  to  discharge  the  one  service  not  infre- 

G 2 


PART  IX. 


196  REVIEW  OF  EXISTING  CONDITIONS  AND  PROPOSED  CHANGES. 

quentl}^  have  less  aptitude  for  the  other,  and  the  two  kinds  of  work  are 
so  different  that  both  would  be  better  done  if  thus  distributed. 

11.  Devolution  rather  than  division  is  the  term  which  should  be 
associated  with  the  distribution  of  work  which  we  propose.  Where  a 
public  service  affecting  the  whole  community  is  placed  under  local 
supervision,  it  is  generally  found  to  be  necessary,  if  good  and  uniform 
administration  is  to  be  secured,  to  combine  unduly  small  areas  until  they 
attain  a considerable  and  convenient  size  as  an  administrative  unit. 
This  has  been  done  in  connection  with  various  services,  and  recently 
with  education,  but  this  process  of  enlargement,  if  it  is  to  be  really 
successful  in  combining  effective  supervision  with  a knowledge  of  local 
wants  and  peculiarities,  should  carry  with  it  another  change — the 
association  of  unpaid  nominated  persons  of  local  experience  and  know- 
ledge with  the  paid  officials  of  the  enlarged  local  authority.  To  these 
non-elected  persons  duties  can  be  entrusted  of  investigation,  inspection, 
and  report,  which  should  give  the  authority  at  headquarters  of  the 
enlarged  area,  the  local  information  it  requires,  the  trend  of  opinion  in 
outlying  districts,  and  an  accurate  measure  of  the  wants  and  efficiency 
of  the  services  locally  rendered.  As  we  have  before  shown,  the  prin- 
ciples dominating  our  system  of  poor  relief,  whether  we  regard  the  laws 
themselves  or  the  orders  and  regulations  issued  in  their  explanation,  are 
humane  and  sensible  in  their  intention.  The  difficulty  for  centuries 
past  of  giving  intelligent  expression  to  this  intention  has  been  the  want 
of  an  efficient  and  suitable  local  machinery.  Instruments  of  high  finish 
and  fine  temper  are  required,  and  under  our  present  system  of  popular- 
election  in  small  areas  these  are  not  easily  found.  Enlarged  areas  for 
relief  purposes,  if  they  are  to  confer  real  benefits  in  the  shape  of  im- 
proved administration,  carry  with  them  as  a necessary  concomitant  the 
recognition  and  utilisation  of  non-elected  and  nominated  members  for 
purely  local  and  district  work. 

(6).  Breaking  up  of  the  Poor  Law."^ 

12.  There  was  a scheme  brought  to  our  notice  known  as  the  “ Break- 
ing up  of  the  Poor  Law.”  Its  ideas  appear  to  be  the  foundation  of  the 
alternative  proposals  recommended  by  certain  of  our  colleagues  who 
dissent  from  our  Report.  Under  this  scheme  the  whole  existing 
machinery  of  Poor  Law  administration  would  disappear  with  the  aboli- 
tion of  the  Guardians,  and  the  work  previously  performed  by  them 
would  be  broken  up  into  sections  and  transferred  to  existing  Committees 
of  County  and  County  Borough  Councils. 

13.  Though  we  have  had  the  scheme  fully  before  us,  we  do  not  pro- 
pose to  criticise  it  in  detail.  It  seems  clear  to  us  that  the  idea  upon 
which  it  is  founded  is  faulty  and  unworkable.  The  question  at  issue  is, 
whether  the  work  of  maintaining  those  members  of  the  community 
who  have  lost  their  economic  independence  can  be  safely  entrusted  to 
authorities  whose  primary  duty  is  something  quite  distinct — such  as  that 
of  Education  or  Sanitation — or  whether  it  is  essential  that  there  should 
be  an  authority  devoting  itself  entirely  to  the  work.  We  consider  that 
the  many  and  subtle  problems  associated  with  Public  Assistance, 
especially  when  it  is  a family  rather  than  an  individual  that  requires 
rehabilitation,  cannot  be  solved  by  the  simple  process  of  sending  oft* 
each  unit  to  a separate  authority  for  maintenance  and  treatment  What 

* Cf.  Part  V.,  Chapter  III.,  pars.  206-10. 
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is  needed  is  a disinterested  authority,  practised  in  looking  at  all  sides 
of  a question,  and  able  to  call  in  skilled  assistance.  The  specialist  is 
too  apt  to  see  only  what  interests  him  in  the  first  instance  and  to  dis- 
regard wider  issues. 

Moreover,  the  existing  educational  and  sanitary  authorities  ought 
not,  in  our  judgment,  to  be  converted  into  agencies  for  the  distribution 
of  relief ; and  the  less  their  functions  are  associated  with  the  idea  of 
relief,  the  better  will  the}^  perform  the  public  work  for  which  they  were 
specially  called  into  existence.  To  thrust  upon  these  Authorities,  while 
their  work  is  still  incomplete,  the  far  more  difficult  and  delicate  duties 
of  dealing  with  families  which  have  already  broken  down,  would  be  to 
court  failure  in  both  directions — that  of  prevention  and  that  of  cure. 

14.  There  are  further  difficulties  which  would  inevitably  arise  from 
this  multiplication  of  agencies  authorised  to  grant  public  relief.  Whilst 
a combination  of  incompatible  duties  is  imposed  upon  the  Education 
and  the  Health  Committees  by  the  scheme,  its  operation  in  another 
direction  is  to  dislocate  and  separate  work  which  cannot  be  effectively 
discharged  unless  it  is  combined  and  under  the  control  of  one  authority 
or  committee.  The  functions  of  granting  relief,  and  of  the  recovery  of 
the  cost  either  from  the  recipients  or  those  legally  liable  for  them, 
should  be  in  the  hands  of  one  body  and  not  divided  between  two  or  more 
organisations  with  separate  staffs,  and  methods  of  investigation.  Such 
a separation  must  result  in  a multiplication  of  inquiries  and  visitations, 
causing  annoyance  and  waste  of  time  and  money.  The  same  criticism 
applies  to  domiciliary  and  institutional  relief.  Being  the  two  recognised 
methods  of  Public  Assistance  they  should  be  utilised  together  as  one 
system  under  one  supervision.  Their  disconnection  by  being  placed 
under  two  tribunals  must  lead  to  administrative  inefficiency  and  con- 
fusion. Whilst  a multiplication  of  authorities  and  organisations  for  the 
discharge  of  local  duties  is  to  be  deprecated  as  tending  to  delay  and 
friction,  care  must  be  taken  not  to  run  to  the  other  extreme  by  the 
abolition  of  organisations  specially  qualified  for  a certain  class  of  work 
and  the  transfer  of  such  work  to  existing  bodies  who  are  not  specially 
qualified  for  its  discharge. 

(7).  Comparison  of  Foreign  and  British  Methods  of 
Administration. 

15.  Before  coming  to  any  conclusion  as  to  the  form  which  the  organ- 
isation of  Public  Assistance  should  take,  we  were  careful  to  make 
inquiry  into  the  experience  of  other  countries.  We  invited  evidence 
from  those  best  qualified  to  give  it,  and  some  of  our  members  visited 
the  Continent  and  reported  to  us  on  the  working  of  different  systems. 
We  are  greatly  indebted  to  both  these  sources  of  information. 

16.  We  found  at  the  outset  a sharp  contrast  between  this  country 
and  others  in  the  constitution  of  the  bodies  administering  Public  Assist- 
ance. Nowhere,  save  in  our  own  country,  is  this  duty  placed  in  the 
hands  of  a body  of  men  directly  elected  for  the  purpose.  In  most  cases 
it  is  entrusted  to  a Committee  appointed  by  the  general  administrative 
authority  of  the  town,  district,  or  place.  It  is  thus  regarded  and  treated 
as  a branch  of  municipal  government.  Moreover,  there  is  no  special  rate 
in  aid  of  the  poor,  but  grants  are  made  for  the  purpose  by  the  Municipal 
Authority  on  an  annual  estimate.  By  this  means  the  relations  between 
the  department  of  Public  Assistance  and  the  other  branches  of  the  public 
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service  are  made  much  closer  than  in  this  country.  All  form  part  of  one 
great  organisation,  and  all  are  maintained  out  of  the  same  general  fund. 

17.  Still  more  in  contrast  with  our  methods  is  the  place  and  power  of 
the  official  element.  In  many  cases  a paid  and  trained  official  presides 
over  the  local  administrative  body.  In  Paris,  the  Director  is  a member 
of  a consultative  committee  of  supervision.  In  Hamburg  he  sits  and 
votes  on  the  Committee  as  Assessor  to  the  President. 

18.  In  the  Colonies  the  work  is  mainly  carried  on  b}^  paid  officials 
holding  permanent  office.  These  officials,  both  in  Europe  and  in  the 
Colonies,  may  be  credited  with  expert  knowledge  upon  the  subject 
of  relief.  Many  of  them  have  been  thoroughly  trained  and  have  risen 
to  their  position  after  having  given  proof  of  capacity.  An  expert 
knowledge  may,  therefore,  be  said  in  foreign  systems  to  be  at  the  head 
of  local  administration.  In  this  country  the  reverse  method  largely 
prevails.  The  unpaid  and  elected  element  dominates  the  paid,  or  expert 
element.  We  do  not  in  any  way  wish  to  decry  the  splendid  service 
which  has  been,  and  is  still  being  rendered  to  the  public  by  the  elected 
and  unpaid  members  of  local  administration.  When  a man  of  ability, 
probity,  and  leisure  can  be  found  willing  to  give  his  continuous  services 
gratuitously  to  the  public  to  promote  good  government  in  his  locality, 
his  freedom  from  remuneration  or  official  ties  not  infrequently  gives 
him  an  authority  and  an  influence  in  excess  of  that  which  any  official 
could  exercise.  But  a system  of  voluntary  unpaid  workers  has  its  limits, 
and  there  are  certain  forms  of  work  which  are  apt  to  strain  the  capacity 
of  all  but  the  ablest  and  most  conscientious.  The  work  of  investigating 
and  deciding  upon  the  relative  claims  of  applicants  for  public  relief  is  of 
this  character.  The  expert  or  official  element  ought  in  this  class  of  work 
to  have  great  weight.  We  would  strongly  recommend  that,  whenever 
an  Assistance  Committee  sits  and  adjudicates  upon  claims,  the  official 
associated  with  that  Committee  should  be  in  a position  of  greater  autho- 
rity and  influence  than  the  clerk  or  the  relieving  officer  is  now  supposed 
to  possess.  What  his  authority  and  influence  will  be  in  any  particular 
case  must  always  depend  in  great  measure  on  his  personal  qualities. 
We  propose  that  definite  guarantees  of  his  efficiency  shall  be  forthcoming, 
and  that  he  shall  be  a man  who  by  capacity  and  training  is  qualified  to 
share  and  even  to  guide  the  deliberations  of  the  body  to  which  he  is 
attached.  We  propose  further  to  safeguard  his  independence  by  making 
him  irremovable,  save  by  or  with  the  assent  of  the  Central  Authority, 
and  to  improve  his  position  by  throwing  open  to  him  a wider  prospect 
of  promotion. 

19.  There  should  be  associated  with  each  Public  Assistance  Committee, 
both  in  London  and  the  Provinces,  an  official  of  experience  whose  posi- 
tion towards  such  committee  should,  as  regards  decisions  upon  the  claims 
of  applicants  for  assistance,  resemble  that  of  an  Inspector  of  the  Poor  in 
Scotland,  whose  duties,  as  defined  by  statute,  are  mentioned  in  the  note 
below.*  He  should  be  designated  the  Superintendent  of  Public  Assist- 

* Section  55  of  the  Poor  Law  (Scotland)  Act,  1845,  which  defines  the  duties  of  the 
Inspector  of  the  Poor  is  as  follows  : — “ The  Inspector  of  the  Poor  in  each  parish  or 
division  of  a parish  for  which  he  may  be  appointed,  shall  have  the  custody  of,  and  be 
responsible  for,  all  books,  writings,  accounts,  and  other  documents  whatsoever  relating 
to  the  management  or  relief  of  the  poor  in  such  parish  or  division  of  a parish,  and  it 
shall  be  the  duty  of  the  said  Inspector  to  inquire  into  and  make  himself  acquainted  with 
the  particular  circumstances  of  the  case  of  each  individual  poor  person  receiving  relief 
from  the  poor  funds,  and  to  keep  a register  of  all  such  persons  and  of  the  sums  paid  to 
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ance,  and  he  would  be  responsible  for  all  the  Relieving  Officers,  or,  as  we 
propose  to  call  them.  Assistance  Officers  working  within  the  area  of  the 
Committee.  He  should  be  a whole-time  officer,  and  the  Assistance 
Officers  referred  to  should  stand  to  him  in  the  position  of  assistants. 
He  should  attend  all  meetings  of  the  Committee. 

Similarly  the  Clerk  to  the  new  County  or  County  Borough  Authority, 
whom  we  propose  to  call  the  Director  of  Public  Assistance,  will  have 
greater  responsibilities  than  the  average  clerk  to  the  Guardians  of  the 
present  day.  We  have  also  made  elsewhere*  in  our  Report  a number  of 
important  recommendations  which  should  go  far  to  maintain  and  increase 
the  efficiency  of  Officers  generally.  There  will  thus  be  a Public  Assist- 
ance Service  of  trained  and  competent  officials  to  assist  the  new  local 
authorities  in  their  work. 

Taking  then  the  division  of  that  work  as  above  defined,  we  would 
designate  the  Local  Authority  entrusted  with  the  central  supervision 
and  control  in  each  new  area  as  “ the  Public  Assistance  Authority  ” and 
the  body  discharging  the  local  duties  of  hearing  and  deciding  individual 
cases,  as  “ the  Public  Assistance  Committee.” 

(8)  Duties  and  Powers  of  the  Public  Assistance  Authority. 

20.  We  now  propose  to  define  more  carefully  the  duties  each  of  the 
two  bodies  should  be  asked  to  undertake,  their  respective  composition 
and  the  relative  positions  of  the  one  to  the  other  so  far  as  finance,  area, 
and  authority  are  concerned. 

We  have  separated  the  duties  now  performed  by  Boards  of  Guardians 
into  two  categories,  and  we  propose  to  call  into  existence  two  bodies 
for  the  discharge  of  the  two  sets  of  functions,  viz..  Public  Assistance 
Authorities  and  Public  Assistance  Committees.  The  powers  and  duties 
of  the  Public  Assistance  Authorities  would,  subject  to  the  regulations 
and  general  control  of  the  Local  Government  Board,  be  as  follows  : — 

(a)  To  set  up  and  supervise  the  Public  Assistance  Committees  for 
investigating  and  deciding  applications  for  Assistance,  and  for  deal- 
ing with  applicants  in  accordance  with  the  regulations  of  the  Local 
Government  Board. 

(b)  To  make  rules  and  standing-orders  for  the  guidance  of  the 
Public  Assistance  Committees. 

(c)  To  dissolve  any  Public  Assistance  Committee  subject  to  the 
assent  of  the  Local  Government  Board. 

(d)  To  organise,  provide,  and  maintain  the  institutions  necessary 
for  the  supply  of  sufficient  and  suitable  Assistance  within  their  area, 

them,  and  of  all  persons  who  have  applied  for  and  been  refused  relief,  and  the  grounds 
of  refusal,  and  to  visit  and  inspect  personally  at  least  twice  in  the  year,  or  oftener  if  re- 
quired by  the  [Parish  Council]  or  [Local  Government  Board]  at  their  places  of  resi- 
dence, all  the  poor  persons  belonging  to  the  parish  or  division  of  the  parish  in  the  receipt 
of  parochial  relief,  provided  that  such  poor  persons  be  resident  within  five  miles  of  any 
part  of  such  parish  or  division  of  a parish,  and  to  report  to  the  [Parish  Council]  and  to 
the  [Local  Government  Board]  upon  all  matters  connected  with  the  management  of  the 
poor,  in  conformity  with  the  instructions  which  he  may  receive  from  the  said  Boards 
respectively,  and  to  perform  such  other  duties  as  the  said  Boards  may  direct,  provided 
always,  that  in  populous  and  extensive  parishes  or  divisions  of  parishes  the  duties  of 
inspecting  and  visiting  the  poor  may  be  performed  by  assistant  Inspectors  or  other 
competent  persons,  to  be  appointed  and  paid  by  the  [Parish  Council]  for  these  duties, 
and  for  whose  conduct  and  accuracy  the  Inspector  of  the  Poor  shall  be  responsible  to 
the  [Local  Government  Board].” 

* Cf.  Part  IX.,  par.  69,  and  Part  IV.,  Chapter  3. 
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or  to  combine  with  other  Public  Assistant  Authorities  for  that 
purpose,*  and  to  be  responsible  for  all  contracts  and  stocktaking. 

(e)  To  provide  for  the  cost  of  the  administration  of  Public 
Assistance  within  their  area,  and,  generally,  to  undertake  financial 
responsibility  for  such  administration. 

(/)  To  appoint  and  allocate  to  the  Public  Assistance  Committees 
such  ofiicers  as  are  necessary  for  their  work. 

The  expenditure  which  each  Public  Assistance  Authority  determines 
to  be  required  for  the  administration  of  public  assistance  within  its  area, 
should,  in  the  case  of  a county,  be  paid  out  of  the  County  fund  in  the 
same  way  as  the  expenditure  of  a Standing  Joint  Committee  is  payable 
under  Section  30  of  the  Local  Government  Act,  1888,  and  it  should  be 
the  duty  of  the  County  Council  to  provide  for  such  payment  accordingly. 

Similarly  in  the  case  of  a County  Borough,  the  expenditure  should  be 
made  payable  by  the  Town  Council  out  of  the  Borough  Fund. 

Any  loan  required  would  be  raised  by  the  Council  of  the  County  or 
County  Borough  as  the  case  may  be. 

(9).  Constitution  of  the  Public  Assistance  Authority. 

21.  We  now  approach  the  most  difficult  part  of  our  proposed  recon- 
struction, namely,  the  constitution  of  the  Public  Assistance  Authority. 
The  simplest  method  would  be  that  of  direct  election  by  the  existing 
County  Council  and  Borough  Council  electorates.  But  direct  election 
for  Poor  Law  purposes,  as  our  evidence  over  and  over  again  shows,  has 
brought  in  its  wake,  whether  the  elected  body  be  the  old  Vestry  or  the 
more  modern  Board  of  Guardians,  unmistakable  evils  which  in  our  judg- 
ment ought  not  to  be  perpetuated.  We  cannot  recommend  this  method 
of  selection.  Going  to  the  other  extreme,  namely,  that  of  direct  appoint- 
ment it  has  been  suggested  to  us  that  a local  authority,  composed  of  a 
limited  number  of  Commissioners  appointed  by  the  county  council  and 
the  Government  in  the  ratio  of  three  to  one  for  a fixed  period,  would, 
for  all  purposes  of  administration,  best  discharge  the  duties  we  propose 
to  assign  to  the  Public  Assistance  Authority.  We  are  not  prepared  to 
contest  this  assertion.  A body  so  constituted,  if  composed  of  capable 
men  would,  being  free  from  outside  pressure,  in  all  probability  discharge 
the  work  of  Public  Assistance  better  than  any  elected  body.  But  we 
hesitate  to  put  this  suggestion  forward  as  an  authoritative  proposal. 
The  difficulties  of  selection  and  of  fixing  the  tenure  constitute  together 
obstacles  of  a most  serious  character  to  the  realisation  of  such  an  idea, 
and  it  is  difficult  to  believe  that  local  authorities  would  consent  to 
power  being  given  to  a body  of  this  kind  to  spend  funds  derived  from 
local  rates. 

22.  Rejecting  these  two  proposals,  there  remains  the  creation  of  a 
Statutory  Committee  of  the  County  Council  and  County  Borough  Coun- 
cil, to  whom  the  existing  work  of  the  Guardians  might  be  given.  We 
are  well  acquainted  with  the  objections  to  this  proposal.  It  is  alleged  that 
the  County  Councils  are  overworked ; that  they  have  no  aptitude  or 
inclination  for  this  kind  of  work ; that  all  power  would  ultimately  slip 
into  the  hands  of  the  permanent  officials  in  their  employ.  But  if  the 
alternative  is  a second  elected  body  with  powor  to  rate  the  whole  county, 

* It  is  understood  that  the  Local  Grovernment  Board  shall  have  power  to  compel  two 
or  more  Public  Assistance  Authorities  to  combine  in  any  case  where  sufficient  and  suit- 
able relief  cannot  otherwise  be  provided. 
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the  finance  and  credit  of  the  county  would  be  prejudicially  aflfected  by 
this  duplicated  spending  power.  In  proposing  the  creation  of  a Statutory 
Committee  of  the  County  Councils  and  County  Borough  Councils,  it  is 
very  desirable  that  the  change  should  not  break  continuity  of  adminis- 
tration, and  we  hope  that  Guardians  of  ability  and  experience  will  not 
be  dissociated  from  future  participation  in  the  work  with  which  they 
are  already  well  acquainted.  Accordingly  we  recommend  that  one  half 
of  the  members  of  the  new  Statutory  Committee  shall  consist  of  persons 
of  experience  in  Public  Assistance  and  cognate  work. 

23.  As  regards  the  constitution  of  the  Public  Assistance  Authority 
then,  we  propose  : — 

(а)  That  the  Public  Assistance  Authority  shall  be  a Statutory 
Committee  of  the  County  or  County  Borough  Council  constituted 
as  follows  : — 

(i)  One  half  of  the  members  to  be  appointed  by  the  council 
of  the  County  or  County  Borough,  and  the  persons  so  appointed 
may  be  persons  who  are  members  of  the  council. 

(ii)  The  other  half  of  the  members  to  be  appointed  by  the 
council  from  outside  their  number,  and  to  consist  of  persons 
experienced  in  the  local  administration  of  public  assistance  or 
other  cognate  work. 

(iii)  The  actual  number  of  members  of  the  Public  Assistance 
Authority,  in  each  case  and  from  time  to  time,  to  be  determined 
by  the  Local  Government  Board,  after  consideration  of  a scheme 
submitted  on  the  first  occasion  by  the  council  of  the  County  or 
County  Borough,  and  on  subsequent  occasions  by  the  Public 
Assistance  Authority. 

(iv)  Women  to  be  eligible  for  appointment  under  either  head 
(i)  or  (ii). 

(б)  That  one-third  of  the  members  of  the  Public  Assistance  Au- 
thority shall  retire  each  year,  but  shall  be  eligible  for  reappointment 
if  duly  qualified.  A member  ceasing  to  be  a member  of  County 
Council  or  County  Borough  Council  shall  ipso  facto  cease  to  be  a 
member  of  the  Public  Assistance  Authority,  but  shall  be  eligible  for 
reappointment  if  otherwise  qualified. 

(10).  Area  of  the  Public  Assistance  Committee. 

24.  The  area  of  the  Public  Assistance  Authority  being  determined,  we 
now  define  within  those  limits  the  area  of  the  Public  Assistance  Com- 
mittee : — 

(а)  In  the  first  instance  the  areas  of  the  Public  Assistance  Com- 
mittees shall  be  the  union  areas. 

(б)  Ultimately,  the  areas  of  the  Public  Assistance  Committees 
shall  be  such  as  the  Public  Assistance  Authority,  with  the  consent 
of  the  Local  Government  Board,  shall  prescribe,  and  those  areas 
shall  as  far  as  possible  be  coterminous  with  one  or  more  rural  or 
urban  districts. 

(c)  Every  union  overlapping  the  boundaries  of  a County  or  County 
Borough  shall  be  dealt  with  so  that  each  part  of  such  union  entirely 
within  a County  or  County  Borough  shall  be  either  provisionally 
constituted  a separate  Public  Assistance  Committee  area,  or  else 
provisionally  attached  to  another  Public  Assistance  Committee  area 
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within  the  County  or  County  Borough  in  which  such  part  is  situated, 
and  the  Local  Government  Board  shall  issue  Orders  accordingly. 

(11).  Duties  of  the  Public  Assistance  Committee. 

25.  The  following  will  be  the  duties  of  the  Public  Assistance  Com- 
mittee, under  rules  laid  down  by  the  Public  Assistance  Authority  : — 

(а)  To  make  careful  inquiry  into  the  circumstances  and  condition 
of  all  persons  applying  for  Assistance  within  their  area  with  a view 
to  ascertaining  the  cause  and  nature  of  their  distress. 

(б)  To  review  periodically  the  circumstances  and  condition  of 
persons  in  receipt  of  Assistance. 

(c)  To  investigate  the  means  of  persons  liable  for  maintenance 
and  to  take  the  measures  necessary  for  the  recovery  of  the  cost  of 
the  Assistance  given. 

(d)  To  sub-divide  their  area  when  desirable  for  the  purposes  of 
local  Assistance,  subject  to  the  assent  of  the  Public  Assistance 
Authority. 

(e)  To  determine  in  the  case  of  each  person  applying  for  or  re- 
ceiving Public  Assistance  whether  such  person  is  by  law  entitled  to 
such  Assistance. 

(/)  To  decide  upon  the  best  method  of  assisting  applicants  with 
a view  to  removing  the  cause  of  distress. 

(g)  To  co-operate  with  the  Voluntary  Aid  Committee*  with  a 
view  to  the  assistance  of  cases  of  distress. 

(h)  To  co-operate  with  other  public  and  voluntary  agencies. 

(i)  To  inspect,  supervise,  and  administer  the  Public  Assistance 
Authority’s  institutions  within  their  area  and  such  other  institutions 
as  the  Public  Assistance  Authority  shall  direct. 

(j)  To  secure  periodical  visitation  of  all  cases  in  receipt  of  Home 
Assistance. 

(k)  To  make  half  yearly  an  estimate  of  their  expenditure  and 
requirements,  and  submit  it  to  the  Public  Assistance  Authority  who 
shall  from  time  to  time  remit  such  sum  or  sums  as  may  be  necessary. 

(l)  To  control  and  supervise  the  officers  assigned  to  them  by  the 
Public  Assistance  Authority. 

(m)  To  furnish  the  Public  Assistance  Authority  from  time  to  time 
with  such  information  concerning  the  proceedings  and  work  of  the 
Committee  as  the  Authority  may  require. 

(n)  To  discharge  such  other  duties  as  the  Public  Assistance  Au- 
thority may,  from  time  to  time,  call  upon  them  to  undertake. 

(12).  Constitution  of  the  Public  Assistance  Committee. 

26.  For  each  area  constituted  as  in  paragraph  24,  the  Public  Assist- 
ance Authority  shall  appoint  a Public  Assistance  Committee,  which  shall 
include  a certain  proportion  of  persons  nominated  by  the  Urban  and 
Rural  District  Councils,  and,  where  a Voluntary  Aid  Committee  f has 
been  established,  a certain  proportion  nominated  by  that  Committee. 
The  persons  so  nominated  shall  be  experienced  in  the  local  administra- 
tion of  Public  Assistance  or  other  cognate  work  and  shall  include  a 
proportion  of  women,  in  our  judgment  not  ordinarily  less  than  one- 
third.  One-third  of  the  members  shall  retire  each  year,  but  shall  be 
eligible  for  re-appointment. 


* See  Pars.  105-109  and  Part  VTT. 


t See  Part  VIT.  par.  237. 
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(13).  Poor  Law  Authority  for  London. 

27.  Whilst  the  general  principles  we  have  laid  down  as  to  the  future 
administration  and  distribution  of  relief  work  apply  with  equal  force  to 
London  as  to  other  parts  of  England,  the  area  to  be  included  in  the 
London  district  and  the  administrative  machinery  to  be  established 
within  that  area  require  special  attention.  The  case  for  the  abolition 
of  Boards  of  Guardians  has  been  more  conclusively  demonstrated  in 
London  than  in  any  other  part  of  the  kingdom.  Quite  independently 
of  inquiries  proving  corruption  and  malversation  in  certain  unions,  we 
found  that  there  was  an  almost  universal  opinion  amongst  those 
acquainted  with  Poor  Law  work  in  the  Metropolis  that  the  present 
system,  based  on  popular  election  in  a multiplicity  of  separate  districts, 
does  not,  under  the  conditions  surrounding  it,  produce  the  right  class  of 
Poor  Law  administrator,  or  secure  generally  economical  and  efficient 
administration.  That  there  are  many  capable  hard-working  Guardians 
in  London  at  this  moment,  and  that  there  are  unions  in  London  well- 
worked  and  managed,  is  not  disputed.  But  London  unions,  as  separate 
and  distinct  organisations,  have  not  been  able  to  adapt  themselves  to 
the  needs  of  the  Metropolis,  and  the  legislation  of  the  last  half-century 
for  the  improvement  of  poor  relief  in  London  is  based  on  a recognition 
of  this  fact.  The  characteristic  of  almost  every  statute  efiecting 
changes  in  London  has  been  in  the  direction  of  throwing  fresh  charges 
upon  a common  fund.  The  variations  of  rateable  value,  as  compared 
with  needs  and  population,  make  it  very  difficult  to  establish  a common 
standard  of  treatment  without  an  equalisation  of  expenditure.  An 
examination  into  the  policy,  practice,  scale  of  relief,  and  cost  of  institu- 
tions shows  a wide  divergence  between  the  different  unions  and  some- 
times between  unions  immediately  adjacent  to  one  another.  These 
differences  exist  whether  the  unions  in  contrast  are  rich  or  poor,  in  the 
south,  the  east,  or  the  west.  Neither  locality,  nor  wealth,  nor  poverty 
seems  to  have  been  the  main  contributing  cause  of  this  variation  of 
treatment  and  of  policy.  An  inquiry  into  the  amount  of  public  interest 
shown  in  the  elections  or  in  the  subsequent  policy  of  the  Guardians, 
gives  little  hope  that  outside  pressure  is  likely  to  revive  such  interest, 
so  long  as  the  present  system  prevails.  The  first  reform  necessary  in 
our  judgment  is  the  total  abolition  of  the  present  Boards  of  Guardians, 
and  the  establishment  of  a unified  London  for  all  purposes  of  Public 
Assistance.  The  financial  effect  of  such  a change  would  be  compara- 
tively small,  as  under  the  present  system  by  far  the  largest  proportion 
of  Poor  Law  expenditure  is  not  a union  charge.  The  charges  upon  the 
Common  Poor  Fund,  the  disbursements  made  by  the  County  Council  to 
the  separate  Boards  of  Guardians,  and  the  expenses  of  the  Metropolitan 
Asylums  Board,  in  the  aggregate,  amount  to  about  70  per  cent,  of  the 
whole  Poor  Law  expenditure  in  London,  and  they  are  directly  or 
indirectly  levied  upon  the  whole  rateable  area  of  London.  The  transfer 
of  the  remaining  30  per  cent,  to  a common  fund  would,  we  believe,  be 
economical  to  London  as  a whole. 

28.  Area  of  London  Poor  Law  Authority.— are,  outside  the 
boundaries  of  the  London  County  Council  area,  a number  of  urban 
communities,  such  as  West  Ham,  Edmonton,  Hornsey,  and  Kilburn, 
rapidly  growing  in  population,  and  with  a very  low  valuation  per  head 
of  the  population.  These  areas  are,  practically,  a continuation  of 
London.  The  poor  rate  in  some  of  them  is  high  and  will  probably  rise. 
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Although  these  districts  possibly  might,  for  administrative  purposes,  be 
advantageously  included  in  the  London  of  the  future,  we  cannot  on  the 
knowledge  before  us  make  this  recommendation.  The  question  involves 
many  considerations  relating  to  other  local  branches  of  expenditure  and 
administration  which  are  outside  our  purview.  We  therefore  suggest 
that  a series  of  local  inquiries  should  be  undertaken  by  the  Local 
Government  Board  in  these  districts,  to  ascertain  what  are  the  opinions 
of  the  localities  themselves  as  to  incorporation  with  London. 

29.  The  area  for  the  new  Public  Assistance  Authority  which  we  would 
recommend  would  be  that  of  the  London  County  Council.  The  areas 
of  the  Public  Assistance  Committees  would  generally  be  the  areas  of 
existing  unions,  though  in  certain  cases  some  re-adjustment  would  be 
necessary. 

30.  Constitution  of  Public  Assistance  Authority  for  London. — 
The  County  of  London  with  its  central  body  in  the  shape  of  the  London 
County  Council,  and  with  its  borough  councils  within  that  area,  some 
of  which  have  control  over  populations  exceeding  300,000  persons,  pre- 
sents a different  problem  from  that  of  the  ordinary  county.  The 
abolition  of  Boards  of  Guardians  is  necessitated  by  the  impossibility  of 
establishing  a good  general  system  of  Public  Assistance,  so  long  as 
London  is  divided  into  sections, — each  having  an  independent  and 
separate  authority  of  its  own.  There  must  be  one  central  body  for  the 
control  of  the  administration.  If  this  reasoning  be  sound,  it  is  equally 
effective  against  any  proposal  to  put  the  Metropolitan  Borough  Councils 
in  the  place  of  the  deposed  Boards  of  Guardians. 

31.  This  was  the  plan  officially  placed  before  us  by  the  London  County 
Council.  The  scheme,  as  well  as  the  examination  of  those  recommend- 
ing it,  will  be  found  in  Vol.  IX.,  Qs.  97473  to  98066.  They  suggested  a 
committee  of  the  London  County  Council  as  a central  administrative 
body,  and  the  substitution  of  the  Borough  Councils  for  the  Guardians, 
each  borough  council  to  discharge  locally  the  work  of  their  predecessors, 
subject  to  certain  restrictions,  and  supervision  by  the  London  County 
Council  as  a central  authority.  These  restrictions  and  supervision  were 
not  clearly  defined.  The  division  of  charges  between  those  falling  on 
local  rates  and  those  met  out  of  a fund  common  to  the  whole  Metropolis 
were  to  be  much  the  same  as  before,  with  this  one  exception.  The 
responsibility  for  maintaining  children,  either  those  in  institutions  or 
those  whose  parents  were  in  receipt  of  poor  relief,  was  to  be  transferred 
to  the  Education  Committee  of  the  London  County  Council,  and  the 
cost  was  to  be  defrayed  as  an  item  of  expenditure  separate  from  that 
relating  to  education.  We  fail,  however,  to  understand  how,  or  by  what 
machinery,  this  was  to  be  done,  unless  the  relief  of  the  child  was  to  be 
dissociated  from  the  relief  given  to  the  parent. 

32.  From  an  administrative  point  of  view,  this  scheme  has  little,  if 
any,  advantage  over  the  system  now  in  force.  It  might  be  summed  up 
as  a practical  continuance  of  the  present  plan  of  separate  and  indepen- 
dent Poor  Law  administration  in  London,  Borough  Councils  being 
substituted  for  Boards  of  Guardians,  accompanied  by  a transfer  to  the 
London  County  Council  of  some  of  the  powers  of  supervision  now  exer- 
cised by  the  Local  Government  Board.  It  gives  little  hope  of  better 
classification  or  of  improved  or  uniform  general  treatment ; the  control 
proposed  to  be  given  to  the  London  County  Council  over  the  Borough 
Councils  would  not,  in  our  opinion,  be  administratively  effective. 
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33.  We  are  not  inclined  to  favour  this  scheme,  as  it  does  not  seem  to 
conform  with  the  main  principles  we  had  laid  down  as  the  foundation 
of  a reformed  administration. 

There  remain,  then,  the  following  alternatives  viz.  : — 

First. — Direct  election. 

Second. — Nominated  Commissioners. 

Third. — A transformed  Metropolitan  Asylums  Board. 

Fourth. — A Statutory  Committee  of  the  London  County  Council. 

34.  Direct  election.— have  already  given  our  opinion  upon  the 
evils  resulting  from  a direct  system  of  election  for  Poor  Law  purposes, 
and  we  are  not  disposed  to  perpetuate  a system  by  which  Poor  Law 
administration  in  London  would  be  disturbed  by  the  oscillatory  results 
of  triennial  political  contests  concentrated  upon  the  one  subject  of 
eleemosynary  relief. 

35.  Nominated  Commissioners. — Some  of  us  are  of  opinion  that, 
looking  to  the  enormous  size  of  London,  to  the  constant  shifting  of  its 
population,  and  to  the  lack  of  cohesion  between,  and  the  different 
character  and  wants  of,  individual  districts,  the  nomination  of  Com- 
missioners as  a central  and  controlling  authority  would  be  the  best  form 
of  administration  for  it ; such  a body  to  be  small  in  numbers,  partly 
appointed  by  the  London  County  Council  and  the  Local  Government 
Board,  and  assisted  by  local  committees.  We  think  that  such  a scheme 
would  well  suit  the  case  of  Loudon,  and  would  give  the  best  results 
both  as  regards  efficiency  and  economy.  It  would,  however,  be  an 
innovation  certain  to  be  strongly  opposed,  and  it  may  be  that  the 
political  difficulties  attendant  upon  it  would  be  more  than  any  Govern- 
ment would  care  to  encounter. 

36.  A Public  Assistance  Authority  for  London  on  the  lines  of  the 
Metropolitan  Asylums  Board. — The  Metropolitan  Asylums  Board, 
whose  duties  and  composition  have  been  described  in  evidence,  have 
efficiently  discharged,  as  a central  body  for  London,  the  task  entrusted 
to  them.  The  Board,  as  was  shown  by  the  statements  and  examination 
of  Mr.  Helby,  the  Chairman,  and  Mr.  Buncombe  Mann,  the  clerk, 
believe  in  their  ability  to  underbake  other  duties.  In  fact,  Mr.  Helby 
was  confident  that  they  could  discharge  as  the  central  controlling  and 
supervising  body,  in  addition  to  their  existing  work,  all  the  duties  now 
performed  by  the  Guardians. 

We  have,  in  a previous  portion  of  our  recommendations,  expressed  a 
strong  opinion  that  the  work  now  performed  by  the  Guardians, 
especially  if  areas  of  administration  be  enlarged,  should  be  divided  into 
two  branches : — 

Firstly. — That  of  administration  and  control  to  be  discharged  by 
a central  body. 

Secondly. — That  of  dealing  with  individual  cases  to  be  discharged 
by  local  bodies. 

37.  The  division  of  labour  would  hold  good  whatever  the  character 
and  composition  of  the  Public  Assistance  Authority  for  London. 
Assuming,  then,  that  satisfactory  Public  Assistance  Committees  can  be 
established,  each  in  an  area  corresponding  to  an  existing  union,  it 
remains  to  consider  whether  the  constitution  of  the  Authority  should 
follow  the  lines  of  the  Metropolitan  Asylums  Board.  It  would  then  be 
in  part  representative,  in  part  nominated,  and  independent  of  the 
political  issues  of  the  day.  It  would  in  many  respects  resemble  the 
Conseil  de  Surveillance  in  Paris. 
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Two  methods  have  been  suggested  for  supplying  the  representative 
element,  viz.  : — 

1.  Direct  election  in  each  borough. 

2.  Direct  selection  or  nomination  by  each  borough  council. 

It  is  not  suggested  that  the  whole  of  the  Public  Assistance  Authority 
should  be  elected  by  the  ratepayers  in  the  various  boroughs,  but  that  a 
part  only — say,  two-fifths — should  be  so  elected.  By  this  means  the 
Authority  would  be  kept  in  touch  with  the  several  districts,  each  of 
which  would  contribute  a representative. 

38.  Though  some  of  our  colleages  favour  the  first  of  the  two  methods 
suggested  above,  the  evils  of  direct  election  for  Poor  Law  purposes  seem 
to  the  majority  of  us  too  patent  to  permit  of  their  continuance  in 
London.  If  the  representative  area  of  the  future  is  to  be  the  Metro- 
politan borough,  its  magnitude,  and  the  fact  that  there  are  within  each 
borough  political  organisations  actively  employed  in  promoting  the 
candidature  of  their  nominees  for  Parliament,  county  councils,  and 
municipal  work,  would  inevitably  draw  the  administration  of  relief  into 
the  vortex  of  local  politics.  A direct  election  for  Poor  Law  purposes 
has  this  danger ; if  the  poll  be  small,  it  is  in  the  power  of  a small 
fraction  of  the  electorate  to  reverse  the  whole  existing  policy  of  relief ; 
if  the  poll  be  large,  then  the  question  of  how  relief  was,  or  was  not,  to 
be  locally  dispensed  would  be  a burning  question  in  the  locality,  with 
corresponding  discontent  and  unsettlement.  The  Public  Assistance 
Committee  in  the  locality  where  the  election  took  place  might,  under 
the  instructions  of  the  Public  Assistance  Authority,  be  conducting 
investigations  and  granting  relief  on  principles  which  a majority  of 
those  polling  in  the  district  condemned,  and  friction  would  at  once 
arise. 

39.  There  remains  the  selection  and  nomination  by  the  borough 
councils,  and,  assuming  that  it  was  considered  that  these  bodies  generally 
were,  in  personnel  and  standing,  greatly  superior  to  the  Boards  of 
Guardians,  they  might  be  entrusted  with  the  selection  of  nominees  to 
the  Public  Assistance  Authority.  But  we  have  no  reason  to  believe 
that  direct  nomination  by  the  Borough  Councils  of  representatives  to 
serve  upon  the  Public  Assistance  Authority  would  result  in  securing 
the  services  of  those  best  qualified  for  the  work. 

40.  A Statutory  Committee  of  the  London  County  Council  as  the 
Public  Assistance  Authority  for  London. — The  main  objections  to  the 
fourth  suggestion  are  two.  The  London  County  Council  is  already 
heavily  worked,  and  would  with  difficulty,  therefore,  it  is  said,  find  the 
personnel  for  yet  another  committee,  whose  work  would  be  responsible 
and  exacting.  Again,  the  county  councillors  are,  to  a greater  extent 
than  in  the  country,  mainly  elected  on  political  grounds,  and  the  echoes 
of  the  platform  are  not  unfrequently  heard  in  the  council  chamber. 
These  drawbacks  must  be  admitted,  even  though  the  first  of  them  may 
be  minimised  by  providing  that  the  new  committee  shall  consist,  to  a 
great  extent,  of  persons  who  are  not  members  of  the  council.  On  the 
other  hand,  if  there  be  an  advantage  in  including  the  relief  of  the  poor 
within  the  purview  of  a municipal  authority — and  this  assumption  has 
prompted  our  proposed  reconstitution  of  the  Public  Assistance  Authority 
throughout  England — it  does  not  seem  reasonable  to  exclude  London 
from  participating  in  this  advantage.  Nowhere  are  problems  of  poverty, 
under-employment,  and  public  assistance  more  acute  and  more  difficult. 
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and  nowhere  do  they  require  a more  sympathetic  and  firm  handling 
than  in  London. 

41.  After  a full  consideration  of  the  advantages  and  disadvantages  of 
the  various  schemes  we  have  considered  in  connection  with  the  estab- 
lishment of  a Public  Assistance  Authority  for  London,  we  recommend 
a Statutory  Committee  of  the  London  County  Council  with  statutory 
duties  as  being  most  in  harmony  with  modern  developments  of  local 
government. 

42.  In  fact,  we  apply  to  London  the  scheme  drawn  up  for  Counties 
and  County  Boroughs  with  the  following  modifications  : — 

(a)  One-half  of  the  members  of  the  Statutory  Committee  to  be 
nominated  by  the  London  County  Council  either  from  their  own 
number  or  from  outside  ; 

(h)  One-quarter  of  the  members  of  the  Statutory  Committee  to 
be  appointed  by  the  London  County  Council  from  outside  their 
own  number  and  to  consist  of  persons  of  skill  and  experience  in  the 
administration  of  Public  Assistance  or  other  cognate  work  ; 

(c)  One-quarter  of  the  members  of  the  Statutory  Committee  to 
be  nominated  by  the  Local  Government  Board  so  as  to  secure 
representation  on  the  Committee  of  such  interests  as  the  medical 
and  legal  professions,  employers  and  working  men,  hospital 
administration,  charitable  organisations,  etc. 

{d)  We  propose  that  a scheme  on  these  lines  should  be  drawn  up 
by  the  London  County  Council  and  submitted  to  the  Local  Govern- 
ment Board  for  approval.  The  scheme  should  secure  a considerable 
number  (such  as  fifty  or  sixty)  of  members  on  the  Committee  and 
the  inclusion  of  a certain  proportion  of  women. 

43.  The  Statutory  Committee  of  the  London  County  Council  thus 
constituted  we  would  call  the  Public  Assistance  Authority  for  London, 
and  to  it  we  would  transfer  the  Poor  Law  work  of  the  Metropolis. 

44.  Constitution  of  Public  Assistance  Committees. — As  in  the 
country,  so  in  London,  we  propose  that  the  work  of  hearing  and  deciding 
applications  for  Assistance  shall  devolve  on  local  Public  Assistance 
Committees  to  be  constituted  in  London  as  follows : — 

(а)  Each  Public  Assistance  Committee  shall  be  appointed  by  the 
Public  Assistance  Authority,  care  being  taken  that,  amongst  those 
so  appointed,  there  shall  be  included  a certain  proportion  of  persons 
nominated  by  the  Metropolitan  Borough  councils,  and,  where  a 
Voluntary  Aid  Committee*  has  been  established  in  a district,  a 
certain  proportion  nominated  by  that  Committee.  The  persons  so 
nominated  shall  be  experienced  in  the  local  administration  of  Public 
Assistance  or  other  cognate  work,  and  shall  include  a certain  pro- 
portion of  women,  which  proportion  in  our  judgment  should  not 
ordinarily  be  less  than  one-third. 

(б)  One-third  of  the  members  shall  retire  each  year,  but  shall 
be  eligible  for  re-appointment. 

(c)  The  number  of  members  on  the 'Public  Assistance  Committees 
should  be  largely  regulated  by  the  area  and  population  of  the 
districts  in  which  they  will  act,  and  should  be  fixed  by  schemes 
submitted  by  the  Public  Assistance  Authority  to  the  Local  Govern- 
ment Board  for  approval.  As  a large  area  will  require  a consider- 
able body  of  members,  such  schemes  should  provide,  if  necessary 


*,See  pars.  105-9  and  Part  VII. 
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for  sub-divisions  of  the  Committee,  it  being  understood  that  each 
sub-committee  will  act  in  a smaller  area  as  a section  of  the  Com- 
mittee. 

45.  Poor  Rate  for  London. — We  also  propose  that  Poor  Law  ex- 
penditure in  London  be  a uniform  charge  over  the  whole  area  according 
to  rateable  value. 

(14).  The  Central  Authority."^ 

46.  Having  laid  down  the  area,  constitution  and  functions  of  the 
future  local  authority  to  be  established  for  the  purpose  of  public  assist- 
ance, we  will  now  consider  what  should  be  the  status  and  powers  of  the 
Central  Authority,  and  its  relations  to,  and  control  over  the  local 
authority. 

47.  We  have  given  a full  account  in  a preceding  chapter*  of  the 
origin  and  growth  of  the  Local  Government  Board  so  far  as  Poor  Law 
control  was  concerned.  We  have  shown  that  out  of  the  Poor  Law 
Commissioners  appointed  in  1834  grew  the  Poor  Law  Board  with  its 
Parliamentary  representatives,  and  how  that  Board  was  merged  later  in 
the  Local  Government  Board.  This  Board  has  now  to  perform  many 
duties  relating  to  the  local  administration  of  the  country  in  addition  to 
those  connected  with  Poor  Law.  To  a large  extent  it  discharges  the 
duties  of  a Ministry  of  the  Interior.  Its  status  does  not  seem  to  us  to 
be  adequate,  considering  the  importance,  authority,  and  character  of  the 
multifarious  v/ork  it  discharges.  We  are  in  full  accord  with  the  pro- 
posal to  raise  the  salary  and  status  of  the  head  of  the  Department  to 
that  of  a Secretary  of  State. 

48.  Although  our  reference  brought  us  into  contact  chiefly  with  the 
Poor  Law  side  of  the  Local  Government  Board,  yet  this  was  sufficient 
to  convince  us  that  the  Department  is  greatly  overworked.  The  enormous 
mass  of  administrative  questions  brought  within  its  cognisance,  upon 
subjects  which  do  not  brook  of  delay,  gives  to  the  higher  officials  in- 
sufficient time  for  the  study  of  new  and  perplexing  problems  as  they 
arise  and  come  up  before  them.  The  volume  and  importance  of  such 
questions  are  on  the  increase.  We  feel  it,  therefore,  of  great  importance 
that  the  staff*  of  the  Office  should  be  adequately  increased  so  as  to  relieve 
the  Permanent  Secretary  and  the  higher  officials  of  the  undue  strain 
which  the  present  conditions  often  impose  upon  them.  These  considera- 
tions are  of  special  weight  at  a time  when  it  is  proposed  to  reorganise 
the  whole  service  of  Public  Assistance. 

49.  There  are  five  “ Divisions  ” of  work  in  the  Local  Government 
Board,  of  which  Poor  Law  is  one ; and  this  is  again  divided  into  two 
branches — the  Poor  Law  Administration  Department  and  the  Poor  Law 
Officers’  Department.  There  are  incidental  and  general  questions  con- 
nected with  the  Poor  Law,  such  as  questions  of  law,  the  issue  of  orders 
and  statistics,  questions  of  audit  and  accounts  which  are  referred  to  and 
dealt  with  by  the  Order  and  Audit  Departments  of  the  Board.  The 
aggregate  powers  and  controTexercised  by  this  combination  of  depart- 
ments over  the  local  Poor  Law  administration  and  expenditure  have 
already  been  fully  explained.  But  we  think  it  would  be  an  advantage 
if  the  public  generally  could  recognise  that  there  is  a separate  “ Division  ” 
of  the  Local  Government  Board,  devoting  its  whole  attention  to  Poor 
Law  work.  To  this  end  we  recommend  that  greater  prominence  should 

~ ^ Part. IV.,  Chapter  1. 
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be  given  to  the  fact  that  there  is  a separate  Division  of  the  Local 
Government  Board,  under  a separate  Assistant  Secretary,  which  will 
deal  with  the  work  of  Public  Assistance.  We  also  recommend  that  in 
future  the  Annual  Report  of  the  Public  Assistance  Division  should  be 
printed  and  presented  to  Parliament  in  a volume  separate  from  the  rest 
of  the  Report  of  the  Local  Government  Board. 

50.  We  recommend  that  there  should  be  closer  co-operation  between 
the  Public  Assistance  Division,  and  the  Statistical  and  Audit  Divisions 
of  the  Local  Government  Board.  Similarly,  the  Public  Assistance 
Division  of  the  Local  Government  Board  should  be  in  close  touch  with 
other  Government  offices  in  work  in  which  they  are  commonly  interested. 
One  other  large  department  which  fulfils  similar  duties  is  the  Home 
Office : and  we  think  that  there  should  be  the  closest  co-operation 
between  the  Home  Office  and  the  Local  Government  Board.  In  the 
hands  of  the  Local  Government  Board  and  the  Public  Assistance 
Authorities  of  the  future  will  be  the  management  of  Public  Assistance. 
In  the  hands  of  the  Home  Office  is  the  provision  made  for  persons  who 
have  been  convicted  and  are  placed  in  detention.  These  cases  and  the 
cases  of  persons  who,  amongst  others,  should  be  detained  as  inebriates, 
“ins-and-outs,”  or  vagrants  can  be  rightly  treated  only  by  measures 
which  fall  within  the  province  of  the  Home  Office,  and  we  recommend 
that  they  should  all  be  placed  under  the  control  of  that  office.*  It  is 
only  by  the  recognition  of  this  division  of  labour  and  by  its  observance 
by  the  Local  Authorities  and  the  Central  Government  Departments  that 
the  task  of  either  can  be  properly  accomplished. 

51.  The  eyes  and  ears  of  the  Local  Government  Board  are  the  General 
Inspectors  and,  in  Part  IV.,  Chapter  1 of  our  Report,  we  have  made  a 
number  of  recommendations  in  regard  to  them.  Appointments  should 
in  the  future  be  given  only  to  those  who  have  special  qualifications,  and 
these  qualifications  should,  as  a general  rule,  be  tested  by  service  for  a 
probationary  period  as  an  Assistant  Inspector. 

The  number  of  Assistant  Inspectors  should  be  increased.  This  would 
relieve  the  Inspectors  of  their  routine  and  less  important  duties,  and 
enable  them  to  strengthen  their  grasp  of  the  administration  of  Public 
Assistance  in  their  districts.  We  have  already  described  the  existing 
duties  of  Inspectors.  We  think  that,  for  the  future,  these  duties  should 
be  extended,  and  that  the  Inspectors  should  be  authorised  to  attend,  not 
only  the  meetings  of  the  Public  Assistance  Authority,  but  also  those  of 
the  Public  Assistance  Committees  and  sub-committees,  as  well  as  to  visit 
institutions.  They  should  be  ready  to  advise  the  Public  Assistance 
Committee  in  regard  to  the  general  principles  and  methods  of  Public 
Assistance;  they  should,  in  conjunction  with  the  Assistance  Officers  f 
and  otherwise,  visit  individual  cases,  so  as  to  ascertain  whether  the 
Assistance  is  given  under  suitable  conditions. 

Upon  appointment.  Inspectors  should  receive  written  or  printed  in- 
structions as  to  their  duties,  and  such  instructions  should  be  periodically 
revised.  Conferences  should  take  place  between  the  Inspectors,  at  least 
annually,  to  enable  them  to  exchange  views  and  experiences,  and  thus  to 
carry  out  methodically  the  policy  of  the  Department. 

52.  W^ith  regard  to  the  Auditors  of  the  Local  Government  Board,  we 
recommend  that  appointments  should  be  made  from  the  ranks  of  Assist- 
ant Auditors ; that  qualifications  for  Assistant  Auditors  should  be 


* Cf.  pars.  138  and  151. 
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defined  and  tested  by  examination  ; and  that  there  should  be  an  increase 
of  the  auditing  staff. 

53.  We  consider  that  the  increase  in  the  number  and  efficiency  of  the 
inspectors  and  auditors  which  we  propose  is  no  more  than  is  essential 
for  the  normal  control  and  supervision  of  the  administration  of  Public 
Assistance.  But,  in  addition,  we  recommend  that  adequate  funds  should 
be  placed  at  the  disposal  of  the  Local  Government  Board,  to  enable  it 
from  time  to  time  to  undertake  enquiries,  or  to  obtain  expert  assistance, 
upon  particular  subjects.  The  Central  Authority  responsible  for  the 
administration  of  Public  Assistance  should  be  abreast  of  expert  know- 
ledge, both  at  home  and  abroad,  in  regard  to  the  constantly  changing 
problems  with  which  it  has  to  deal. 

54.  We  will  now  consider  the  relations  of  the  Central  Authority  to 
the  new  Local  Authorities.  We  see  every  reason  to  anticipate  that  under 
the  new  regime,  it  will  be  possible  for  the  Local  Government  Board  to 
keep  more  closely  in  touch  with  the  Public  Assistance  Authorities  than 
it  has  been  in  the  past  with  the  Guardians. 

Under  the  existing  law,  while  the  poor  relief  administration  is  in  the 
hands  of  643  different  Boards  of  Guardians,  meeting  as  a rule  weekly 
or  fortnightly,  it  is  obviously  out  of  the  question  for  the  Local  Govern- 
ment Board  to  follow  very  closely  the  various  methods  and  proceedings 
of  each  and  all  of  them.  The  Board  is  not  responsible  for  the  due  and 
effectual  relief  of  the  poor  in  the  direct  sense  that  the  law  has  made  the 
Irish  Local  Government  Board  responsible.  For  both  these  reasons  the 
periodic  survey  by  the  Board  at  Whitehall  of  the  Guardians’  work,  by 
means  of  Inspectors’  and  auditors’  reports  and  statistical  returns,  must 
be  a review  of  the  past  rather  than  of  the  current  questions  of  adminis- 
tration, although  the  Board  is  frequently  consulted  by  Boards  of 
Guardians  on  questions  of  importance  and  as  regards  many  current 
matters  as  to  which  some  action  on  its  part  is  required.* 

55.  The  change  which  will  be  effected  by  concentrating  everything 
but  the  routine  work  of  these  643  bodies  in  the  hands  of  133  County 
and  County  Borough  Authorities,  gives  an  opportunity  for  a great 
advance  in  the  way  of  a closer  linking  up  of  the  central  and  local 
authorities  in  regard  to  important  matters  of  current  administration,  and 
we  suggest  that  this  object  might  perhaps  be  achieved  by  the  trans- 
mission of  the  minutes  of  Public  Assistance  Authorities  to  the  Local 
Government  Board  immediately  after  each  meeting. 

56.  The  minutes  might  set  forth  not  only  the  proceedings  and  orders 
of  the  Public  Assistance  Authority  upon  all  reports  and  correspondence 
received,  but  also  the  financial  position  of  the  Authority  and  its  subor- 
dinate Committees  at  the  end  of  each  month,  as  well  as  the  statistics  of 
admissions  and  discharges  and  other  relief  afforded  during  the  same 
period.  In  Ireland  this  practice  is  adopted,  and  it  is  found  that  the 
minutes  form  a convenient  means  of  communication  between  the  Local 
Government  Board  and  the  Authorities  ; and  when  any  matter  comes  up 
for  consideration  upon  which  the  sanction,  approval  or  advice  of  the 
Local  Government  Board  is  desired,  the  clerk  indicates  the  fact  by  a 
marginal  note  on  the  minute  in  question,  thereby  obviating  the  necessity 

* Moreover  a statement  is  sent  to  the  Inspector  weekly  by  the  clerk  of  each  Board  of 
Guardians  in  his  district,  and  in  this  statement  a copy  of  any  special  minute  or  notice  of 
motion  at  the  last  meeting  of  the  Guardians  is  included,  together  with  any- observation 
in  reference  to  any  unusual  increase  or  decrease  in  the  number  of  persons  relieved. 
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for  a separate  letter  on  the  subject.  We  suggest  whether  this  practice 
might  not  be  found  suitable  for  adoption  in  England. 

57.  If  such  a system  were  adopted,  the  whole  policy  of  each  Public 
Assistance  Authority  would,  as  it  were,  be  passed  in  review  before  the 
eyes  of  the  Local  Government  Board  and  its  Inspectors.  The  difficulties 
of  the  Authorities  would  be  seen,  their  successes  and  failures  would  be 
followed  and  understood,  and  the  Inspectors  would  be  enabled  to  judge 
when  their  attendance  at  the  meetings  of  the  Authorities  would  be  most 
likely  to  be  helpful.  Whether  this  system  would  be  necessary  or  ex- 
pedient as  a permanent  arrangement,  time  alone  can  show,  but  at  all 
events,  when  these  new  county  Authorities  are  first  started  and  the  reins 
of  the  new  administration  are  thrust  into  their  hands,  it  seems  desirable 
that,  if  the  new  regime  is  to  be  carried  out  wisely  and  with  uniformity 
throughout  the  country,  with  due  regard  to  the  principles  laid  down  by 
Parliament  and  the  orders  of  the  Local  Government  Board,  there  should 
be  some  such  intercommunication  in  the  progress  of  business,  between 
the  Central  and  the  County  and  County  Borough  Authorities. 

58.  To  assist  the  new  local  authorities  to  understand  the  spirit  of  their 
duties  and  the  intention  of  the  legislature,  the  codification  and  consoli- 
dation of  existing  Poor  Law  statutes  should  at  once  be  undertaken  as 
well  as  of  the  orders  and  circulars  issued  under  the  authority  of  those 
statutes.  To  expedite  this  work,  we  would  suggest  the  appointment  of 
a small  committee  of  Poor  Law  and  legal  experts  to  sit  continuously  until 
the  task  is  completed. 

59.  We  think  also  that  it  would  be  useful  for  the  Central  Authority 
to  issue,  or  cause  to  be  issued,  a small  manual  of  instructions  for  the 
guidance  of  the  local  authorities.  The  manual  should  contain  a clear 
exposition  of  the  main  features  of  the  law  relating  to  Public  Assistance, 
and  of  the  policy  of  the  Central  Authority  as  laid  down  in  their  orders 
and  circulars.  The  manual  should  be  periodically  revised  and  brought  up 
to  date. 

60.  We  will  next  briefly  review  the  changes  which  we  propose  in  the 
powers  and  functions  of  the  Central  Authority. 

We  have  not  attempted  to  draw  up  a detailed  list  of  those  minor 
functions  of  the  Local  Government  Board  which  might  be  handed  over 
to  the  new  Public  Assistance  Authorities,  but  we  trust  that  the  consti- 
tution of  these  bodies  will  enable  the  Local  Government  Board  to 
devolve  upon  them  the  power  to  give  assent  to  many  individual  cases  of 
relief,  such  as  emigration  cases,  children  sent  to  homes,  etc.  The  devo- 
lution of  such  powers  would  lighten  the  work  of  the  Local  Government 
Board  considerably  and  advantageously. 

We  have  recommended  that,  subject  to  more  precise  qualifications 
being  laid  down  for  higher  officers,  the  local  authorities  should  have 
full  discretion  to  appoint  such  officers  so  long  as  the  prescribed  qualifi- 
cations are  fulfilled. 

We  have  also  recommended  that  the  power  of  the  Local  Government 
Board  to  sanction  prospective  expenditure  under  the  Local  Authorities 
Expenses  Act  should  be  abolished. 

With  these  exceptions  we  do  not  propose  any  diminution  in  the  powers 
of  the  Local  Government  Board.  On  the  contrary,  we  think  it  of 
importance  that  its  powers  should  be  increased  in  the  following 
directions. 

61.  The  Local  Government  Board  at  present  cannot  order  a new  work- 
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house  to  be  built  unless  a majority  of  the  Guardians  of  the  union  or  of 
the  owners  and  ratepayers  consent.  It  is  desirable  that  this  limitation 
should  cease,  and  that  the  Board  should  have  power  to  compel  the 
local  authority  to  provide  adequate  buildings  and  adequate  classification. 

The  Local  Government  Board  should  have  power  to  direct  that  a 
particular  class  or  classes  of  paupers  for  whom  there  is  no  suitable 
accommodation  in  the  area  of  a Public  Assistance  Authority  should  be 
removed  to  and  treated  in  any  available  and  suitable  institution  of 
another  Public  Assistance  Authority. 

62.  We  feel  that  a stronger  check  should  be  exercised  than  heretofore 
over  the  cost  of  buildings  erected  by  loan.  To  prevent  extravagance, 
they  should  be  built  more  in  accord  with  some  accepted  plan,  and  care 
should  be  taken  that  the  buildings  are  actually  erected  in  accordance 
with  the  approved  plans. 

The  Local  Government  Board  should  have  power  to  authorise  the 
Public  Assistance  Authority  to  purchase  land  compulsorily  for  the  pro- 
vision or  enlargement  of  institutions. 

63.  Previous  to  1894  the  Central  Authority  were  able  through  the 
ex-oficio  Guardians  to  carry  on  the  business  if  the  elected  Guardians 
refused  to  act.  Though  we  do  not  contemplate  the  likelihood  of  any 
such  hitch  occurring  as  that  the  new  authority  would  decline  to  act,  it 
would  be  well,  in  the  legislation  which  will  be  necessary  to  give  effect 
to  our  recommendations,  that  the  Local  Government  Board  should  be 
given  authority  in  such  a contingency  to  empower  persons  to  exercise 
temporarily  all  or  any  of  the  powers  which  they  may  consider  necessary 
for  the  object  in  view. 

64.  We  recommend  further  that  the  Local  Government  Board  should 
be  empowered  to  compel  Public  Assistance  Authorities  to  combine  to 
provide  for  certain  classes  of  cases,  when  sufficient  and  suitable  accom- 
modation is  not  otherwise  available,  and  failing  agreement  between  the 
authorities  concerned.* 

(15)  Grants  in  aid  of  Local  Taxation.! 

65.  The  control  to  be  exercised  over  Government  grants  to  local 
authorities  for  Poor  Law  purposes  is  a more  complicated  question.  At 
present  the  Guardians  do  not  receive  any  grant  direct  from  the  Govern- 
ment, except  that  in  respect  of  agricultural  rates,  which  is  given  to  make 
good  part  of  the  deficiency  caused  by  an  alteration  in  the  law  of  rating. 
The  other  grants  are  given  to  the  Guardians  through  the  County  and 
County  Borough  Councils,  and  are  paid  to  them  by  such  Councils  in 
connection  with  certain  specified  services  and  payments.  When  the 
County  and  County  Borough  Councils  become  the  Poor  Law  authority, 
they  will  retain  the  money  they  previously  passed  on  to  the  Guardians, 
and,  if  the  poor  rate  be  a county  and  county  borough  rate,  the  Govern- 
ment grants  will  simply  be  an  annual  sum  in  reduction  of  the  county 
and  county  borough  rates,  which  would  otherwise  have  to  be  raised. 

66.  The  principle  upon  which  for  the  future  these  grants  should  be 
calculated  and  paid  over  to  the  various  localities  has  been  a subject  of 
much  controversy,  and  the  Royal  Commission  on  Local  Taxation  were 
divided  upon  it. 

* See  aho  par.  109  (16)  as  to  placing  Charities  Commission  under  the  Local  Govern- 
ment Board. 

t See  alao  Part  IV.,  Chapter  4,  pars.  172-6. 
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The  majority  of  the  Commission  were  in  favour  of  grants  being  made 
in  respect  of  selected  items  of  expenditure,  but  the  minority,  includ- 
ing Lord  Balfour  of  Burleigh,  Sir  Edward  Hamilton,  and  Sir  George 
Murray,  believed  that  the  sounder  principle  would  be  to  base  the 
amount  on  calculations  made  from  the  assessable  value,  the  population 
and  the  expenditure  in  each  locality.  Tersely  expressed,  their  argu- 
ment was  that  the  grant  should  be  measured  by  necessity  and  ability, 
necessity  being  represented  by  the  population  and  expenditure,  ability 
by  the  assessable  value. 

67.  When,  after  years  of  special  investigation,  authorities,  so  high 
as  those  quoted  above,  differ  upon  a question  of  such  intricacy,  it  is 
difficult  for  us,  who  have  not  been  able  to  give  any  exceptional  atten- 
tion to  the  subject,  to  express  a decided  opinion  one  way  or  the  other. 
What  we  feel  strongly  is  that  these  grants  should  be  conditional ; that 
is  to  say,  that  there  should  be  a power  to  refuse  any  or  all  of  such  grants 
to  a local  authority,  if  the  services  or  work  towards  which  they  are  a 
contribution  is  not  up  to  a proper  standard.  The  plea  upon  which  such 
grants  are  given  from  the  Imperial  Exchequer  is  that  the  services  to- 
wards which  they  go  are  national  in  their  character ; if  they  be  of  that 
character  the  nation,  through  its  recognised  authorities,  has  a right  to 
see  that  the  services  are  efficiently  rendered. 

We  are,  therefore,  of  opinion  that  such  grants,  or  portions  of  such 
grants,  should  be  withheld  from  any  County  or  County  Borough  authority, 
in  cases  where  the  Local  Government  Board  reports  that  the  administra- 
tion, or  branches  of  administration,  of  Public  Assistance  are  not 
efficient,  in  the  same  way  as  the  police  grant  may  be  forfeited  if  the 
Secretary  of  State  withholds  his  certificate  as  to  efficiency  in  discipline. 
We  should  be  disposed  to  favour  that  system  of  calculation  which  makes 
the  withholding  of  such  grants  under  the  conditions  contemplated  the 
most  effective  weapon  for  enforcing  efficiency,  and  it  would  seem  to  us, 
as  at  present  advised,  that  the  block  grant  system  would  be  the  most 
suitable  in  this  respect. 

68.  As  regards  the  amount  of  the  grant,  we  note  that  both  Reports 
of  the  Local  Taxation  Commission  recommended  an  increase.  We  concur 
in  that  view,  and  recommend  that  it  be  raised  to  the  sum  of  £5,000,000 
per  annum,  the  amount  suggested  by  the  minority. 

(16)  Officers  of  the  Local  Authorities. 

69.  We  have  recognised  that  the  efficiency  of  the  officers  of  the  local 
authority  entrusted  with  Public  Assistance  is  a matter  of  the  utmost 
importance  and  we  have  made  a number  of  detailed  recommendations 
(Part  IV.,  Chapter  3)  as  regards  their  qualifications,  appointment,  terms 
of  service  and  superannuation  with  a view  of  establishing  and  main- 
taining a high  standard  of  efficiency.  We  repeat  verbatim  here  for 
purposes  of  convenience  these  recommendations  : — 

(1)  When  a Local  Authority  and  the  Local  Government  Board 
concur  in  the  opinion  that  the  retention  of  any  officer  is,  on  general 
grounds,  detrimental  to  the  administration,  the  Local  Authority 
should  have  power  to  terminate  that  officer’s  appointment  after 
proper  notice. 

(2)  No  person  should  be  appointed  as  Clerk  who  has  not  some 
knowledge  and  experience  of  the  Poor  Law,  no  person  as  superin- 
tendent of  an  institution  who  has  not  had  some  experience  in  dealing 
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with  the  classes  which  the  institution  contains,  and  no  person  as  a 
relieving  officer  who  has  not  had  some  previous  training  as  an  assis- 
tant relieving  officer  or  has  not  passed  an  examination  and  obtained 
a certificate  of  an  examining  authority  recognised  by  the  Local 
Government  Board. 

(3)  There  should  be  qualifying  examinations  for  the  higher 
officers.  Once  qualifications  for  each  office  are  laid  down,  and  the 
Local  Government  Board  satisfied  that  they  are  fulfilled,  the 
entire  responsibility  for  the  appointment  of  all  officers  might  be 
left  to  the  new  Local  Authorities. 

(4)  The  Local  Government  Board  might  sanction  a scale  of 
officers’  salaries  for  each  Local  Authority,  and  so  long  as  the  salaries, 
or  increases  of  salaries,  were  in  accordance  with  that  scale,  it  should 
not  be  necessary  for  the  Local  Authority  to  require  the  sanction  of 
the  Local  Government  Board  to  individual  salaries. 

(5)  A Central  Superannuation  Fund  should  be  established  for  the 
whole  service,  and  in  the  case  of  teachers  transferring  themselves 
from  public  elementary  schools  to  the  Poor  Law  service  and  vice 
versa,  arrangements  should  be  made  by  which  any  sacrifice  of 
pension  is  avoided. 

(6)  The  Clerk  of  the  future  or  any  officer  performing  analogous 
duties  to  any  Local  Authority  shall  not,  save  under  very  excep- 
tional circumstances,  and  subject  to  the  consent  of  the  Local 
Government  Board,  be  a part-time  officer. 

(7)  If  the  General  Workhouse  is  abolished,  each  of  the  specialised 
institutions  which  take  its  place  will  require  a superintendent, 
qualified  by  knowledge  and  experience,  for  its  management.  The 
salary  offered  must  be  sufficient  to  attract  men  not  merely  of  organ- 
ising power,  but  having  the  moral  qualities  necessary  to  develop  the 
capacities  of  those  under  their  charge. 

(8)  Highly  trained  officers  will  be  required  in  what  are  now 
regarded  as  less  important  posts,  as  e.g.,  that  of  labour  master. 

(9)  Provision  should  be  made  for  inmates  of  all  denominations 
receiving  religious  administration  and  instruction  from  the  clergy 
of  their  respective  churches. 

(10)  The  indoor  staff  should  be  allowed  to  live  out,  where  cir- 
cumstances permit,  and  so  far  as  is  consistent  with  discipline  and 
the  proper  discharge  of  their  duties. 

(11)  Where  adequate  relief  is  offered  and  refused,  the  respon- 
sibility for  the  consequences  arising  from  such  refusal  should  not 
rest  with  the  relieving  officer. 

(12)  The  relieving  officer  must  not  be  burdened  with  too  large 
a number  of  cases.  In  any  scheme  or  regulations  for  the  administra- 
tion of  relief  in  local  areas,  the  proportion  of  cases  to  officers 
should  be  carefully  and  periodically  revised. 

(13)  Pay  stations  should  be  abolished. 

(14)  In  some  places  an  officer  might  be  appointed  who,  like  the 
Inspector  of  Poor  in  Scotland,  might  fill  the  position  both  of  Clerk 
and  relieving  officer  with  such  assistance  as  is  necessary. 

(15)  A Local  Authority  should  not  be  allowed  to  appoint  an  ex- 
member as  a paid  officer,  unless  he  or  she  has  ceased  to  be  a member 
of  the  Local  Authority  for  a period  of,  say,  twelve  months  before 
appointment. 
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(16)  Women  visitors  might  be  employed  for  certain  classes  of 
out-relief  cases. 

(17)  A graded  Public  Assistance  Service  should  be  set  up  which 
should  include  all  officers  concerned  with  the  supervision,  control, 
and  disciplinary  treatment  of  the  poor,  including  relieving  officers, 
both  male  and  female,  masters,  matrons  and  superintendents  of 
institutions  of  every  grade,  labour  masters  and  mistresses.  In  this 
service  there  should  be  more  opportunity  of  promotion  from  the 
lower  to  the  higher  ranks,  and  no  question  of  superannuation 
should  hinder  the  transfer  of  efficient  and  promising  officers  from 
one  Local  Authority  to  another. 

70.  We  have  also  recommended,  in  this  Part  of  our  Report,  that  the 
officer  referred  to  in  recommendation  No.  14  above,  who  will  be  the  chief 
officer  of  the  Public  Assistance  Committee,  shall  be  called  the  Super- 
intendent of  Public  Assistance,  and  that  the  relieving  officers  working 
under  him  shall  be  called  Assistance  Officers.  The  Clerk  of  the  Public 
Assistance  Authority  we  propose  to  call  the  Director  of  Public 
Assistance. 

(17)  Main  Principles  of  a Reformed  Poor  Law.* 

71.  We  have  now  completed  the  description  of  the  new  machinery  we 
propose  to  set  up  in  the  place  of  the  Boards  of  Guardians  and  their 
officers,  and  we  turn  to  the  principles  which  we  hope  this  new  organisa- 
tion will  keep  before  it  in  its  exercise  of  its  powers.  These  principles 
may  be  thus  epitomised  : — 

(1)  That  the  treatment  of  the  poor  who  apply  for  Public  Assis- 
tance should  be  adapted  to  the  needs  of  the  individual,  and,  if 
institutional,  should  be  governed  by  classification. 

(2)  That  the  public  administration  established  for  the  assistance 
of  the  poor  should  work  in  co-operation  with  the  local  and  private 
charities  of  the  district. 

(3)  That  the  system  of  Public  Assistance  thus  established  should 
include  processes  of  help  which  would  be  preventive,  curative  and 
restorative. 

(4)  That  every  effort  should  be  'made  to  foster  the  instincts  of 
independence  and  self-maintenance  amongst  those  assisted. 

72.  Any  treatment  adapted  to  the  needs  of  cases,  especially  if  applied 
on  a large  scale,  requires  not  only  many  helpers  but  also  such  a distri- 
bution of  cases  amongst  officials  and  workers  as  will  allow  time  and 
attention  to  be  given  to  each  individual  case.  Our  scheme  of  organisa- 
tion permits  of  this  sub-division,  for  it  will  always  be  competent  for  the 
Public  Assistance  Authority  to  increase  the  number  of  Public  Assistance 
Committees  in  any  district,  or  to  divide  the  district. 

73.  We  now  pass  on  to  the  methods  of  Public  Assistance,  and  the 
treatment  to  be  applied  to  the  different  classes  who  seek  it. 

(18)  “Indoor”  or  Institutional  Relief.! 

74.  The  Royal  Commission  of  1832  intended  that  the  workhouse 
should  be  a place  in  which  the  able-bodied  could  be  set  to  work,  and 
that  for  other  recipients  of  indoor  relief  provision  should  be  made  in 
separate  and  appropriate  institutions.  We  have  found  that  this  inten- 

* Vide  also  pars.  143  and  144  as  to  General  Principles  governing  Public  Assistance 
to  the  Able-Bodied. 

t Cf.  Part  IV.,  Chapter  5,  and  Part  VI.,  Chapter  4 (2)  (d). 
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tion  has  been  only  partially  realised.  In  the  great  majority  of  Unions 
the  workhouse  contains  several  distinct  classes  of  inmates.  As  the 
outcome  of  this  system  we  have  found  that ; — 

(i.)  Proper  classification  is  impossible. 

(ii.)  There  is  a great  want  of  uniformity  in  the  various  work- 
houses. 

(iii.)  Indoor  relief  is  deterrent  to  some  and  attractive  to  others. 

(iv.)  The  cost  of  erection,  equipment,  and  indoor  maintenance  all 
tend  to  rise. 

(v).  A class  of  “ins  and  outs”  has  come  into  existence. 

(vi.)  Residence  in  a workhouse  has  a demoralising  effect. 

75.  We  recommend  that  in  the  future : — 

(i.)  General  workhouses  should  be  abolished. 

(ii.)  Indoor  relief  should  be  given  in  separate  institutions  appro- 
priate to  the  following  classes  of  applicants,  viz. : — 

(1)  Children. 

(2)  Aged  and  Infirm. 

(3)  Sick. 

(4)  Able-bodied  men. 

(5)  Able-bodied  women. 

(6)  Vagrants. 

(7)  Feeble-minded  and  epileptics. 

(iii.)  All  indoor  cases  should  be  revised  from  time  to  time. 

(iv.)  Powers  of  removal  to  and  detention  in  institutions  should 
be  given,  with  proper  safeguards,  to  the  Public  Assistance  Au- 
thority. 

(v.)  The  treatment  of  inmates  should  be  made  as  far  as  possible 
curative  and  restorative. 

(vi.)  The  Central  Authority  should  exercise  a more  strict  control 
over  expenditure  on  buildings  and  equipment. 

(vii.)  In  every  institution  for  the  aged  and  for  the  able-bodied 
a system  of  classification  should  be  adopted  on  the  basis  of  conduct 
before  and  after  admission. 

(19)  Outdoor  Relief*  or  “Home  Assistance.” 

76.  We  have  dealt  at  some  length  with  the  history  of  outdoor  relief 
and  the  problems  which  are  bound  up  with  it.  We  have  seen  that  the 
Royal  Commission  of  1832  proposed  the  abolition  of  outdoor  relief  in 
the  case  of  the  able-bodied,  and  that  Parliament  accepted  that  principle. 
We  have  described  the  various  orders  issued  from  time  to  time  by  the 
Poor  Law  Commissioners,  the  Poor  Law  Board  and  the  Local  Govern- 
ment Board  for  its  prohibition  or  regulation.  We  have  also  traced  the 
fluctuations  of  public  opinion  which  have  greatly  influenced  its  adminis- 
tration in  those  cases  in  which  it  is  permitted. 

77.  The  results  of  our  investigations  into  its  history,  of  our  own 
observation  in  visiting  Boards  of  Guardians  in  different  parts  of  the 
country,  and  of  the  evidence  given  before  us,  may  be  summarised  as 
follows : — 

We  have  found  a total  want  of  principle  and  of  uniformity  in  its 
administration,  due,  as  we  think,  in  part  at  least,  to  a lack  of  sufficient 
supervision.  This  want- of  uniformity  does  not  necessarily  arise  from  a 
difference  in  the  circumstances  of  unions,  but  is  generally  the  result  of 


* Cf.  Part  IV.,  Chapter  6,  and  Part  VI.,  Chapter  4 (2)  (d). 


PART  IX. 


REVIEW  OF  EXISTING  CONDITIONS  AND  PROPOSED  CHANGES.  217 

careless  administration.  We  have  been  impressed  by  the  inadequacy 
which  often  characterises  it,  particularly  in  the  case  of  widows  with 
families,  and  by  the  absence  of  thorough  knowledge  of  applicants  on 
the  part  of  Boards  of  Guardians,  and  sometimes  even  of  their  officers. 
We  have  had  to  record  cases  in  which  it  was  distributed  with  a complete 
disregard  of  sound  policy,  and,  though  rarely,  on  grounds,  so  far  as  we 
could  judge,  inconsistent  with  any  high  standard  of  administrative 
honesty.  We  have  found  that  in  few  cases  is  any  care  or  thought  given 
to  the  conditions  under  which  those  who  receive  it  are  living.  We  do 
not  recommend  its  abolition,  partly  because  we  hope  that,  if  our  pro- 
posals are  adopted,  the  need  for  it  will  gradually  disappear,  and,  in  any 
case,  its  mischiefs  will  be  reduced  to  a minimum,  and  partly  because  we 
feel  that  time  is  needed  for  the  development  of  a curative  system  of 
treatment,  and  that  the  abolition  of  out-relief  might  cause  hardship. 
We  also  feel  that  it  may  be,  if  used  wisely,  a means  of  restoring  to 
independence  those  to  whom  it  is  given,  and  that  the  strict  supervision 
which  we  recommend  of  the  housing,  surroundings  and  habits  of  the 
recipients  may  do  much  to  raise  the  level  of  a neighbourhood. 

78.  We  think  that  the  work  done  by  out-relief,  so  far  as  it  is  useful, 
might  be  better  done  by  voluntary  agencies,  and  we  hope  that  in  the 
future  it  will  be  so,  and  that  a clear  line  will  be  drawn  between  the 
“ necessitous,’'  who  are  properly  relieved  by  the  community,  and  the 
“ poor”  who  are  the  proper  objects  of  voluntary  aid. 

79.  Our  chief  recommendations  are  : — 

(1)  That  Out-relief,  or  as  we  shall  call  it.  Home  Assistance, 
should  be  given  only  after  thorough  inquiry,  except  in  cases  of 
sudden  and  urgent  necessity. 

(2)  That  it  should  be  adequate  to  meet  the  needs  of  those  to 
whom  it  is  given. 

(3)  That  persons  so  assisted  should  be  subject  to  supervision. 

(4)  That,  with  a view  to  inquiry  and  supervision,  the  case-paper 
system  should  be  everywhere  adopted. 

(5)  That  such  supervision  should  include  in  its  purview  the 
conditions,  moral  and  sanitary,  under  which  the  recipient  is  living. 

(6)  That  voluntary  agencies  should  be  utilised  as  far  as  possible 
for  the  personal  care  of  individual  cases. 

(7)  That  there  should  be  one  uniform  Order  governing  Outdoor 
Relief  or  “ Home  Assistance.” 

(20)  Children.  * 

80.  Prior  to  1834,  of  all  the  classes  that  came  under  the  authority  of 
the  Poor  Law,  children  were,  perhaps,  the  most  neglected.  According 
to  the  evidence  then  given,  the  majority  of  the  Poor  Law  children  in 
workhouses  outside  London  were  merely  trained  in  ignorance,  idleness 
and  vice,  and  not  one-third  of  them  found  any  respectable  employment. 
The  majority  dropped  almost  mechanically  into  the  ranks  of  pauperism 
and  crime. 

81.  It  is  gratifying  to  us  to  be  able  to  give  a very  different  account  of 
the  present  condition  of  the  children.  The  evidence  was  almost 
unanimous  as  to  the  good  results  obtained  under  the  various  systems  of 
education  and  training  in  force,  and  this  evidence  was  confirmed  by  our 
own  experience  when  visiting  and  inspecting  the  various  educational 


Cf.  Part  IV.,  Chapter  8. 
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institutions  and  domiciles.  Few  such  children  in  after  life  fall  back 
into  pauperism,  and  it  is  probable  that  the  children  in  some,  at  least,  of 
the  present  Poor  Law  schools  are  being  better  fitted  for  earning  their 
living  than  those  educated  outside.  Phis  substantial  improvement  must 
be  put  to  the  credit  of  the  existing  Poor  Law  administrators.  We 
consider  that  they  have,  through  the  educational  methods  now  in  force, 
weakened  if  not  stopped  an  old  and  copious  source  of  pauperism. 

82.  We  may  briefly  summarise  our  opinion  upon  the  different  systems 
of  dealing  with  Poor  Law  children  now  in  force. 

83.  First  of  all,  we  are  strongly  of  opinion  that  effective  steps  should 
be  taken  to  secure  that  the  maintenance  of  children  in  the  workhouse 
be  no  longer  recognised  as  a legitimate  way  of  dealing  with  them. 
We  put  this  in  the  forefront  of  our  recommendations. 

84<.  As  to  the  other  systems  in  force,  viz.  : District  Schools,  Grouped 
Cottage  Homes,  Scattered  Homes,  Boarding-out,  we  consider  that  each 
system  has  its  merits  and  its  drawbacks,  and  that  more  depends  upon 
the  administrators  than  upon  the  system. 

85.  The  District  Schools,  established  first  in  1844,  give  an  excellent 
education,  and  those  trained  therein  do  well  in  after  life.  We  do 
not  endorse  the  wholesale  condemnation  of  these  institutions  by  the 
Committee  on  the  Care  of  Poor  Law  Children  in  1896.  All  large 
schools  have  inherent  evils  connected  with  the  aggregation  of  children 
of  various  ages,  and  the  District  Schools  are  not  free  from  such 
defects.  We  would  not,  however,  in  any  case,  recommend  the 
multiplication  of  large  institutional  schools,  as  we  think  that  there  are 
other  methods  of  education  and  training,  particularly  for  girls,  which 
are  more  adaptable  and  produce  even  better  results. 

86.  Grouped  Cottage  Homes,  introduced  in  1867,  give  an  excellent 
education  and  training,  but  there  are  grave  objections  to  their  elaborate 
construction  and  equipment,  and  the  growing  cost  of  maintenance  in 
them. 

87.  The  Scattered  Homes,  which  have  the  great  advantage  of  involving 
very  little  capital  expenditure  and  of  securing  a kind  of  home  life 
particularly  valuable  for  girls,  have  been  increasingly  adopted  by  other 
unions  since  they  were  started  in  Sheffield.  Such  Homes,  when  closely 
supervised  and  under  competent  foster-mothers,  promise  good  results. 

88.  Boarding-out  is  another  method  of  training  children  which  might 
and  should  be  greatly  extended.  Here  the  expense  is  comparatively 
small  and  involves  no  capital  outlay  whatever,  and  where  the  system  is 
well  managed  a real  home  life  is  secured  for  the  children,  and  they 
enter  upon  industrial  life  on  the  same  terms  as  the  children  of  the 
independent  working  classes.  In  Scotland,  it  is  the  general  system  for 
the  upbringing  of  Poor  Law  children,  and  there  it  works  exceedingly 
well;  but  a most  careful  and  constant  supervision  overall  such  children 
is  indispensable,  and  where  such  a system  of  inspection  cannot  be  had, 
boarding-out  ought  not  to  be  attempted.  So  far  as  our  evidence  and 
special  investigations  go,  the  system  of  boarding-out  within  the  Union 
has  been  liable  to  be  very  unsatisfactory  owing  to  lack  of  proper  super- 
vision. 

We  have  recommended  that  the  work  of  supervision  of  boarding-out 
within  the  Union  by  the  Public  Assistance  Committee  should  be  placed 
in  the  hands  of  competent  women  officers,  and  that  special  care  should 
be  taken  when  the  boarding-out  is  with  relatives. 
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89.  We  think  that  the  power  to  adopt  children  of  vicious  parents 
should  be  more  frequently  exercised  and  accompanied  by  a stricter 
dealing  with  the  parent,  and  that  the  Public  Assistance  Authorities 
should,  in  future,  retain  supervision  of  adopted  children  up  to  the  age 
of  twenty-one. 

90.  We  think  also  that,  in  all  cases,  there  should  be  systematic 
records  of  the  after  life  of  children  leaving  the  care  of  the  Public 
Assistance  Authorities. 

91.  The  condition  of  the  out-relief  children — that  is,  children  whose 
parents  are  in  receipt  of  out-relief — is  much  less  satisfactory.  The 
Guardians  have  not  in  the  past  assumed  the  same  responsibility,  or,  in 
fact,  in  some  cases,  any  responsibility  for  these  children.  The  condition 
of  many  of  them  is  far  from  what  it  should  be. 

It  should  be  a direction  to  the  Public  Assistance  Authority  that  when 
Home  Assistance  is  given  for  the  maintenance  of  children,  it  should  see 
that  the  assistance  is  adequate  in  amount ; that  the  children  are  being 
properly  nourished  ; that  the  housing  conditions  are  satisfactory  ; and, 
particularly  that  no  children  are  maintained  in  immoral  surroundings. 
Otherwise  the  children  should  be  sent  to  an  institution  or  industrial 
school. 

92.  As  regards  the  difficult  question  of  the  employment  of  widows  in 
receipt  of  Public  Assistance,  we  have  recommended  that  the  mother, 
when  a widow  and  respectable  woman,  should  not  be  separated  from  her 
children,  and  that  the  Assistance  should  be  such  as  to  enable  her  to  give 
the  time  necessary  for  taking  care  of  her  children.  If  the  children  are 
more  numerous  than  she  can  manage,  they  or  some  of  them  should  be 
sent  as  day-boarders  to  a school  where  they  can  be  fed  during  school 
hours.  In  populous  districts  these  schools  might  be  started  much  on  the 
lines  of  the  day  industrial  schools,  but  care  must  be  taken  to  give  to 
them  such  a designation  and  surrounding  as  will  altogether  dissociate 
them  from  crime  or  misconduct.  When  the  children  are  too  young  to 
go  to  school,  the  mother  should  not  go  to  work  unless  a sufficient 
substitute  for  her  can  be  provided. 

93.  As  regards  the  emigration  of  children,  we  are  of  opinion  that  its 
advantages  on  the  whole  outweigh  its  dangers,  particularly  where  the 
parents  are  neglectful  and  unworthy.  Boards  of  Guardians  are  well 
advised  in  taking  advantage  of  this  mode  of  treatment. 

94.  Since  1834,  a large  number  of  specialised  charitable  institutions 
dealing  with  special  classes  of  children  have  grown  up.  These,  when 
certified  and  put  under  inspection,  have  been  largely  utilised  for  Poor 
Law  children,  and  we  see  in  this  a beginning  of  co-operation  between 
Poor  Law  and  voluntary  charities  which  might  form  the  basis  of  a much 
wider  scheme.  As  regards  other  large  charitable  institutions  for  dealing 
with  poor  children  generally  which  are  not  certified,  it  is  a question 
whether  they  should  not  be  registered  as  proposed  in  Part  VII.  and 
subject  to  some  supervision. 

95.  Whilst  we  recommend  special  co-operation  between  the  Poor  Law 
and  the  Education  Authorities,  we  are  not  in  favour  of  transferring  the 
education  of  Poor  Law  children  wholly  to  the  Local  Education 
Authorities,  but  we  would  recommend  a scheme  by  which  teachers  in 
either  service  should  have  the  same  status  and  be  interchangeable. 
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(21).  The  Aged.* 

96.  The  question  of  the  aged  poor,  as  is  shown  in  the  chapter  relating 
to  that  class,  has  in  recent  years  received  much  attention  ; their  diet 
and  institutional  accommodation  have  been  improved,  and  the  scale  of 
outdoor  relief  has  been  raised.  Of  all  the  adult  classes  receiving  relief, 
there  is  none  whose  condition  appeals  more  strongly  to  public  sym- 
pathy, and  whose  treatment  requires  more  discrimination  and  greater 
variety. 

97.  The  respectable  aged  regard  a good  character  as  their  most  pre- 
cious possession  ; those  who  have  sunk  low  in  the  scale  of  respectability 
consider  good  or  bad  character  as  a matter  of  indifference.  By  asso- 
ciating the  respectable  and  the  disreputable  in  institutions  without 
classification,  a sense  of  wrong  is  aroused  in  the  minds  of  those  of  good 
character.  They  feel  that  a public  authority,  by  forcing  them  to  asso- 
ciate with  the  depraved,  has  stained  and  tarnished  their  most  valued 
treasure.  This  feeling  is  recognised  by  many  Boards  of  Guardians,  who 
have  classified  the  aged  by  character  as  far  as  the  accommodation  of  a 
single  institution  permitted. 

98.  The  health  and  strength  of  the  individual  which,  in  any  case, 
must  be  on  the  wane,  is  a factor  which  obviously  must  be  carefully 
taken  into  account  in  the  treatment  and  classification  of  the  aged.  But 
there  is  another  human  element  which,  under  our  present  system,  is  not 
called  into  action — that  is,  the  capacity  and  willingness  of  the  old 
person  to  help  himself.  When  the  institution  is  on  a large  scale  he 
may  become  a mere  numero ; the  aged  person  is,  day  by  day,  fed, 
clothed,  and  accommodated  mechanically  as  one  unit  amongst  many. 
His  everyday  life  is  deprived  of  all  opportunity  for  exertion,  thought 
and  independence,  and  this  has  its  inevitable  effect  upon  the  morale 
of  even  the  active  and  the  willing.  The  physical  comfort  of  such  a life 
may  be  enhanced,  but  that  again  is  purchased  by  the  loss  of  much  that 
makes  existence  pleasant  and  cheerful  even  to  the  aged. 

99.  By  the  reforms  we  propose,  the  Public  Assistance  Authority  will 
have  at  their  disposal  all  the  institutions  within  a county,  and  will, 
therefore  have  facilities  for  classifying  the  necessitous  poor  by  insti- 
tutions. We  recommend  that  one  or  more  of  those  institutions,  accord- 
ing to  the  requirements  of  each  county  area,  should  be  set  aside  for  the 
necessitous  aged,  and  that  their  classification  should  be  determined  by 
their  physical  condition,  the  record  of  their  lives  previous  to  their  ad- 
mission into  the  institution,  and  their  behaviour  after  admission. 

100.  We  have  greatly  admired  the  small  homes  which  some  Boards  of 
Guardians  have  erected,  purchased,  or  rented  for  the  accommodation  of 
a limited  number  of  respectable  aged  persons,  who  are  there  helped  and 
looked  after  by  a matron.  The  cost  per  head,  including  maintenance, 
rent,  or  repayment  of  building  loan,  is  not  greater  than  the  cost  in  the 
workhouse,  but  the  tone,  and  vivacity  of  the  individual  and  his  willing- 
ness to  help  himself  is  incomparably  greater.  In  each  room  are  the 
little  treasures  of  the  inmates — sometimes  furniture,  sometimes  china, 
sometimes  a keepsake, — intrinsically  worth  little,  but  the  very  sight  of 
them,  and  the  daily  task  they  suggest,  make  the  life  of  their  owner 
very  different  from  the  colourless  and  dreary  routine  of  workhouse 
existence.  Whenever  additional  accommodation  for  the  respectable 
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aged  is  required,  we  recommend  that  the  system  of  small  homes  should 
be  adopted  ; but,  with  its  adoption,  visitation  and  supervision  must  at 
the  same  time  be  organised. 

101.  As  regards  outdoor  relief  or  Home  Assistance  given  to  the  aged, 
we  recommend  that  greater  care  be  taken  to  ensure  its  adequacy  ; and 
that  the  recipients  be  periodically  visited  by  the  officers  of  the  Public 
Assistance  Committee  and  by  voluntary  visitors.  In  rare  cases  in  which 
the  old  person  is  helpless,  has  no  friends,  and  is  neglected,  there  should 
be  power  for  compulsory  removal  to  an  institution  to  secure  the  com- 
fort and  even  the  safety  of  the  person  concerned. 

(22).  Medical  Relief  and  its  Proposed  Reorganisation.* 

102.  In  a previous  part  of  our  Report  we  have  dealt  at  some  length 
with  the  development  of  the  present  system  of  Poor  Law  medical  relief. 
We  have  enumerated  its  main  defects.  We  have  described  the  working 
of  the  various  agencies,  public  and  private,  which  provide  medical  assist- 
ance to  poor  persons  outside  the  Poor  Law.  We  have  shown  the  evils 
which  arise  from  the  present  want  of  co-operation,  and  the  consequent 
overlapping  between  these  agencies  and  the  Poor  Law.  We  have  also 
stated  our  objections  to  proposals  which  were  submitted  to  us  for 
making  medical  assistance  gratuitous  for  all  who  cared  to  apply  for  it, 
and  for  transferring  to  the  Sanitary  Authorities  the  work  of  the 
Guardians  in  connection  with  medical  relief. 

103.  We  have  drawn  up  a scheme  with  the  object  of  co-ordinating 
and  systematising  the  work  of  the  various  agencies  now  administering 
medical  assistance  to  poor  persons  in  sickness.  Among  other  advantages 
we  are  hopeful  that  it  will  do  much  to  bring  the  voluntary  hospitals 
into  closer  co-operation  with  the  rate-supported  hospitals.  So  urgent 
and  difficult  is  this  question  that  it  has  been  suggested  to  us  that  a 
special  Royal  Commission  should  forthwith  be  appointed  for  the  pur- 
pose of  endeavouring  to  secure  a modus  vivendi  on  reasonable  and 
advantageous  terms  between  all  those  agencies.  Such  a Commission 
may  ultimately  be  necessary,  but  in  the  first  instance  we  are  inclined 
to  await  the  results  of  the  efforts  at  co-operation  which  will  be 
initiated  all  over  the  country  if  the  organisation  which  we  propose  to 
set  up  be  adopted. 

104.  The  organisation  we  propose  will  not  only  fit  into  and  utilise 
existing  medical  agencies  and  institutions,  but,  by  inducing  the  wage- 
earning population  to  provide  medical  assistance  for  themselves  on  a 
contributory  basis,  it  will,  we  hope,  encourage  qualities  of  providence 
and  independence.  Our  main  proposals  for  medical  assistance  are  as 
follows : — 

(1)  That,  the  Public  Assistance  Authority,  to  assist  them  in 
carrying  out  their  functions  in  connection  with  medical  assistance, 
shall  appoint  a committee  from  among  their  number,  to  which  shall 
be  added  representatives  of  the  Health  Committee  of  the  County 
Council  or  of  the  County  Borough  Council,  and  of  the  local  branch 
or  branches  of  the  British  Medical  Association.  This  committee 
shall  be  called  the  County  or  County  Borough  Medical  Assistance 
Committee,  as  the  case  may  be,  and  shall  have  power  to  co-opt 
representatives  of  local  hospitals,  county  or  county  borough  nurs- 
ing associations,  dispensaries,  and  registered  friendly  societies. 
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(2)  That  where  necessary  a local  committee  on  similar  lines  shall 
be  appointed  by  each  Public  Assistance  Committee  for  the  purposes 
of  the  local  administration  of  medical  assistance.  This  committee 
shall  be  termed  the  Local  Medical  Assistance  Committee. 

(3)  That  all  or  any  of  the  functions  of  the  Public  Assistance 
Authority  in  regard  to  medical  assistance  may  be  referred  to  the 
County  or  County  Borough  Medical  Assistance  Committee. 

(4)  That,  in  all  matters  affecting  medical  assistance,  there  should 
be  systematic  co-operation  between  the  Public  Assistance  Autho- 
rities, the  Public  Health  Authorities,  the  Education  Authorities, 
and  the  Voluntary  Medical  Institutions,  based  on  a clear  definition 
of  their  respective  functions. 

(5)  That  the  medical  and  nursing  needs  of  each  area,  whether  in- 
stitutional or  otherwise,  should  be  reviewed,  and,  if  necessary,  sup- 
plemented, regard  being  had  to  the  available  provision  made  by 
Poor  Law,  Sanitary,  or  Voluntary  Authorities. 

(6)  That  Medical  Assistance  should  be  organised  on  a provident 
basis. 

(7)  That  a general  system  of  provident  dispensaries  should  be 
established,  of  which  existing  voluntary  outdoor  medical  organisa- 
tions be  invited  to  form  an  integral  part,  and  that  every  induce- 
ment should  be  offered  to  the  working  classes  below  a certain  wage 
limit  to  become,  or  to  continue  to  be,  members  of  a provident  dis- 
pensary. To  this  end  the  subscription  to  the  provident  dispensary 
should  cover  the  following  advantages  to  its  members  : — 

(a)  Power  to  choose  their  own  doctor  from  the  doctors  upon 
the  list  of  the  dispensary. 

(h)  The  provision  of  adequate  medical  assistance  at  a rate  or 
fee  within  the  reach  of  those  subscribing  to  the  Provident 
Dispensary. 

(c)  Institutional  treatment  upon  a recommendation  from  the 
dispensary  doctor. 

(8)  That  medical  treatment  should  be  more  readily  accessible  to 
all  who  are  in  need  of  it ; that,  in  cases  of  illness  in  which  immedi- 
ate treatment  is  necessary,  the  physical  condition  of  the  patient 
should  be  the  first  consideration ; that  in  such  cases  medical  aid 
should  be  obtainable  in  the  first  instance  by  application  to  any 
medical  ofiicer  in  the  service  of  the  Provident  Dispensary. 

(9)  That,  except  as  regards  the  cases  requiring  immediate  atten- 
tion above  referred  to,  all  necessitous  persons  shall  receive  medical 
assistance  through  the  Public  Assistance  Committee. 

(10)  That  certain  cases  in  receipt  of  public  assistance,  such  as  the 

aged  and  widows  with  young  children,  might  be  made  members  of 
the  Provident  Dispensary  on  payment  of  the  necessary  fees  by  the 
Public  Assistance  Committee.  ' 

(11)  That  domiciliary  medical  assistance  at  the  public  cost  should 
be  conditional  upon  the  maintenance  of  a healthy  domicile  and  good 
habits. 

(12)  That  no  disfranchisement  should  be  attached  to  any  form  of 
medical  assistance. 
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(23)  The  Voluntary  Aid  Organisation.* 

105.  We  have  said  so  much  in  preceding  parts  of  our  Report  as  to 
the  reorganisation  of  charity,  that  we  need  not  here  do  more  than  indi- 
cate generally  what  the  functions  of  charity  should  be,  and  the  position 
it  should  occupy  towards  Public  Assistance.  The  Public  Assistance 
Authority  can  help  only  those  who  are  destitute  or,  as  we  prefer  to  call 
it,  necessitous,  it  cannot  help  many  others  who  are,  from  various  causes, 
steadily  slipping  downwards  in  the  social  scale.  To  stop  this  downward 
progress  is  the  special  duty  of  charity  which,  if  properly  organised, 
should  be  an  eliective  agent  combating  the  incipient  development  of 
destitution  and  distress. 

But,  in  addition  to  this,  charity  has  a still  larger  task  of  effective  co- 
operation with  the  Poor  Law,  and  Mr.  Goschen’s  Minute  of  1869  sent  to 
Metropolitan  Boards  of  Guardians  laid  down  admirable  principles  as  a 
foundation  for  such  co-operation.  We  believe  that  it  is  mainly  due  to 
the  want  of  general  and  systematic  organisation  that  the  principles 
there  enunciated  have  not  been  extensively  applied  and  made  an  opera- 
tive force  in  our  national  system  of  relief. 

106.  We  have  endeavoured  to  create  out  of  existing  voluntary  and 
charitable  agencies  an  organisation,  established  by  statute,  to  form  a 
recognised  link  between  Public  Assistance  and  charity.  We  have  there- 
fore proposed  that  in  every  County  and  County  Borough  there  shall  be 
a Council  of  Voluntary  Aid,  and  in  every  district  a Voluntary  Aid  Com- 
mittee, which  shall  carry  on  and  develop  the  functions  of  charity  by 
methods  which  we  have  detailed  in  Part  VII. 

107.  The  functions  of  Public  Assistance  and  Voluntary  Aid,  as  we* 
have  sketched  them,  are  so  closely  allied  that  it  may  be  asked  whether 
the  applicants  for  help  can  be  divided  .out  between  them,  and,  if  so,  on 
what  principle.  The  materials  for  an  answer  are  supplied  partly  by  the 
evidence  tendered  to  us,  and  partly  by  our  own  personal  observation. 
In  addition  to  those  of  the  able-bodied  whom  we  have  referred  to  in 
Part  VI.  as  suitable  for  Voluntary  Aid,  there  is  a class  of  case  which  is 
in  constant  danger  of  falling  into  pauperism,  viz.  : — the  mother  of  a 
family  who  is  suddenly  left  a widow.  To  such  cases  Boards  of  Guar- 
dians make  a grant  of  money  and  do  little  more.  But  money  is  the 
least  of  a widow’s  many  needs.  If  her  independence  is  to  be  preserved 
and  her  family  to  be  well  started  in  the  world,  she  must  have  encourage- 
ment to  persevere,  opportunities  for  self-help,  and  openings  for  her 
children.  Such  a case  should  clearly  be  dealt  with  by  Voluntary  Aid; 
for  Voluntary  Aid  is  more  sympathetic  and  more  elastic  than  official 
assistance  can  be.  Old  people,  again,  who  have  done  their  best  to  make 
provision  for  themselves,  and  perhaps  through  the  dishonesty  of  others 
have  been  disappointed,  maybe  appropriately  helped  by  Voluntary  Aid. 
Even  where  a pension  has  been  provided  under  the  Old-Age  Pensions 
Act,  additions  to  the  comforts  may  very  fairly  be  made  by  charity. 
But  we  go  further  than  this  and  express  the  hope  that,  when  our  pro- 
posed reforms  are  in  full  working  order,  the  great  majority  of  cases  will 
pass,  as  it  were,  through  the  sieve  of  Voluntary  Aid  before  they  reach 
Public  Assistance. 

108.  The  special  return  of  persons  relieved  during  the  year  ended 
30th  September,  1907,  suggests  that  many  cases  of  temporary  distress 
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might  be  dealt  with  by  voluntary  agencies  instead  of  by  the  Poor  Law. 
Thirty  per  cent,  of  the  applications  to  the  Poor  Law  were  cases  of  per- 
sons whose  aggregate  period  of  relief  during  the  year  did  not  exceed 
one  month,  and  who  were  not  relieved  on  more  than  two  occasions 
during  the  year. 

109.  Our  recommendations  in  regard  to  the  Voluntary  Aid  Organisa- 
tion are  as  follows  : — 

{a)  Establishment  of  the  Voluntary  Aid  Councils  and  Committees, 

(1.)  That  in  the  area  of  each  Public  Assistance  Authority,  that  is  in 
each  County  or  County  Borough,  there  be  formed  a Voluntary  Aid 
Council,  consisting  in  part  of  Trustees  of  endowed  charities,  of  members 
of  registered  voluntary  charities,  as  defined  below,  of  some  members  of 
the  Public  Assistance  Authority,  and  of  such  persons  as  members  of 
friendly  societies  and  trade  associations,  of  clergy  and  ministers,  and  of 
other  persons  being  co-opted  members,  as  may  be  settled  in  schemes 
approved  by  the  Charities  Commission.* 

(2.)  That  a statutory  obligation  be  imposed  upon  the  Lord  Lieutenants, 
the  Chairmen  of  County  Councils,  the  Lord  Mayors,  and  Mayors  of 
County  Boroughs  to  take  steps,  within  a given  period,  and  after  con- 
sultation with  the  managers  of  charitable  societies.  Trustees  of  Endowed 
Charities  and  members  of  the  Public  Assistance  Authority,  for  drawing 
up  schemes  in  accordance  with  the  preceding  recommendation,  which 
schemes  must  be  submitted  to  the  Charities  Commission  for  approval. 

(3.)  That  the  Voluntary  Aid  Council  submit  to  the  Charities  Com- 
mission proposals  for  the  formation  of  Voluntary  Aid  Committees  to  be 
drawn  up  in  the  form  of  schemes  to  be  approved  by  the  Commission, 
and  that  the  Voluntary  Aid  Council  under  such  schemes  appoint  as 
members  of  the  Voluntary  Aid  Committees  persons  such  as  those  men- 
tioned in  Recommendation  I. 

(4.)  That  Voluntary  Societies  or  Charities  as  defined  in  Recommenda- 
tion 17,  be  entitled  to  register  at  the  Charities  Commission  on  lines 
similar  to  those  of  the  registration  of  Friendly  Societies  under  the 
Friendly  Societies’  Act. 

(5.)  That  a registered  voluntary  society  be  entitled  to  nominate  mem- 
bers of  its  own  body  for  appointment  to  the  Voluntary  Aid  Council  and 
to  the  Voluntary  Aid  Committee  of  the  district  in  which  either  its  insti- 
tution or  any  branch  of  its  institution  has  an  office. 

(6.)  That  it  is  desirable  that  the  Voluntary  Aid  Committee  have  its 
offices  in  the  same  building  as  the  Committee  of  Public  Assistance. 

(b)  Functions  of  the  Voluntary  Aid  Council. 

(7.)  The  duties  of  the  Voluntary  Aid  Councils  would  be  for  the  most 
part  not  executive  but  supervisory.  The  executive  work  would  be 
assigned  to  the  Voluntary  Aid  Committees.  The  Voluntary  Aid  Council 
would  supervise  the  operations  of  these  Committees  generally  and  would, 
as  far  as  possible,  maintain  the  same  principles  of  help  and  relief  through- 
out County  or  County  Borough.  They  would  collect  funds  for  distribu- 
tion to  Voluntary  Aid  Committees,  and  they  would  allocate  funds  to 
poor  districts.  The  County  is  already  the  accepted  area  for  many  be- 
nevolent and  philanthropic  purposes.  The  local  infirmary  or  hospital  is 

* See  Recommendation  No.  18  as  to  the  proposed  change  in  the  name  of  Charity  Com- 
mission. 
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frequently  a County  institution.  There  are  County  nursing  associations, 
and  the  County  is  the  recognised  centre  in  connection  with  various  naval 
and  military  charitable  associations.  We  propose  that  the  Voluntary 
Aid  Council  acting  for  the  County  should  promote  any  voluntary  insti- 
tutions, associations,  or  societies  for  which  the  County,  as  a whole,  has 
need.  Its  duties  would  thus  be  important  and  distinctive. 

(c)  Functions  of  the  Voluntary  Aid  Committee. 

(8.)  That  the  Voluntary  Aid  Committee  aid  (1)  persons  in  distress 
whose  cases  do  not  appear  to  be  suitable  for  treatment  by  the  Public 
Assistance  Committee,  and  (2)  applicants  for  Public  Assistance  whoso 
cases  have  been  referred  to  the  Committee  by  the  Public  Assistance 
Committee. 

(9.)  That  with  a view  to  the  thorough  treatment  of  individual  cases, 
the  Voluntary  Aid  Committee  make  such  arrangements  for  the  investiga- 
tion of  the  applications  made  to  them  as  the  Charities  Commission  may 
deem  necessary  and  sufficient. 

(10.)  That  in  dealing  with  persons  in  distress  for  whom  it  is  desired  to 
provide  aid  by  way  of  monetary  relief,  it  shall  be  the  duty  of  the 
Voluntary  Aid  Committee  to  obtain  such  sums  as  may  be  possible  from 
relations  of  the  applicant,  from  friends,  and  from  charitable  sources 
generally  for  the  aid  of  individual  cases. 

(11.)  That  with  the  administration  of  aid  on  the  part  of  the  Voluntary 
Aid  Committee  there  should  be  associated  such  a system  of  voluntary 
visitation  as  the  Committee  may  deem  advisable  in  view  of  the  respon- 
sibilities of  their  work  in  providing  effectual  aid,  and  in  view  of  the 
physical  needs  and  the  habits  of  those  whom  they  decide  to  assist. 

(12.)  That  the  Voluntary  Aid  Committee  be  empowered  to  appoint  such 
Local  Committees  as  it  may  deem  necessary,  subject  to  the  approval  of 
the  Voluntary  Aid  Council. 

(13.)  That  a Voluntary  Aid  Committee  shall,  as  far  as  possible,  register 
the  cases  dealt  with  by  the  Public  Assistance  Committee  and  by  the 
Charitable  societies  and  institutions  in  the  district. 

(14.)  That  Voluntary  Aid  Committees  receive  the  support  of  the  Public 
Assistance  Committee,  and  of  the  Inspectors  of  the  Local  Government 
Board,  wdth  a view  to  systematising  the  relations  between  the  Public 
Assistance  and  Voluntary  Aid  Committees  and  promoting  co-operation 
between  them. 

(15.)  That  Voluntary  Aid  Councils  or  Committees  be  eligible  for 
subscriptions  from  the  Public  Assistance  Authority,  on  the  lines  of 
42  & 43  Viet.,  c.  54,  Section  10. 

(d)  The  Charities  Commission. 

(16.)  That  the  Charity  Commission  be  attached  to  the  Local  Govern- 
ment Board,  and  that  the  Commissioners  and  Assistant  Commissioners, 
permanent  or  temporary,  be  appointed  by  the  Local  Government  Board, 
whose  President  should  represent  it  in  the  House  of  Commons. 

(17.)  That  the  Charity  Commission  be  enlarged,  and  that  there  be 
assigned  to  it  two  departments  of  work,  the  supervision  of  endowed 
charities  on  the  lines  of  the  Charitable  Trusts  Acts,  and  the  registration 
of  Voluntary  charities  or  Societies  which  hold  any  property  in  land  or 
houses  by  purchase,  or  by  leasehold,  or  are  the  tenants  of  any  property 
under  yearly  or  other  agreements. 

92.5.— 2. 
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(18.)  That  the  name  of  the  Charity  Commission  be  the  Charities 
Commission. 

(19.)  That  the  staff  of  the  Commission  be  strengthened  so  as  to  fulfil 
all  the  various  additional  duties  that  may  devolve  upon  them  : — 

1.  As  a centre  for  the  registration  of  voluntary  charities. 

2.  In  assisting  in  the  preparation  of  schemes  for  the  establishment 
of  Voluntary  Aid  Councils  and  for  registering  such  schemes. 

o.  In  assisting  in  the  preparation  of  schemes  for  the  establishment 
of  Voluntary  Aid  Committees  and  for  registering  and  supervising 
their  administration. 

4.  In  the  scrutiny  of  accounts  and  statements  relating  to  Voluntary 
Aid  Councils  and  Committees. 

5.  In  the  supervision  of  other  schemes ; and 

G.  In  the  scrutiny  of  the  accounts  of  endowed  and  registered 
charities. 

(20.)  That  Section  80  of  the  Endowed  Schools  Act,  1869,  by  which 
certain  charities  founded  for  purposes  of  relief  may  be  applied  to  purposes 
of  education,  be  repealed. 

(21.)  That  it  be  provided  in  a Statute  amending  the  Charitable  Trusts 
Acts  that,  by  order  of  the  Charities  Commission,  any  charities,  as  defined 
in  Section  30  of  the  Endowed  Schools  Acts,  1869,  exclusive  of  Loan 
Charities,  Apprenticeship  Charities,  and  Charities  for  Advancement  in 
Life,  may  be  used  for  the  relief  of  distress,  subject  to  such  conditions 
respecting  enquiry  and  other  matters  as  the  Commissioners  may  determine 
under  a general  order. 

[To  prevent  misunderstanding,  it  should,  perhaps,  be  mentioned  that  we  are  not 
concerned  with  educational  charities,  whether  ecclesiastical  or  not  ecclesiastical,  but 
with  eleemosynary  charities  ; and  further,  neither  here  nor  elsewhere  do  we  intend 
to  include  in  our  recommendations  the  endowed  or  the  voluntary  charities  of 
churches  or  congregations  granted  for  religious  purposes,  nor  the  voluntary  charities 
of  churches  or  congregations  provided  for  eleemosynary  purposes.] 

(24)  Invalidity  Insurance."^ 

110.  On  the  very  difficult  and  complex  question  of  Invalidity  In- 
surance, we  arrived  at  certain  tentative  conclusions  which  we  stated 
concisely  in  Part  VIII.  of  our  Report.  To  further  compress  these  views 
might  lead  to  ambiguity  or  misunderstanding.  W e therefore  here  repeat 
the  opinions  we  have  already  expressed. 

111.  We  have  shown  in  another  Chapter  f the  great  changes  that  have 
taken  place  in  the  organisation  of  industry  during  the  last  eighty  years. 
The  more  intimate  and  inter-dependent  relations  that  often  used  to  exist 
between  employers  and  employed  have  been  superseded  by  a system 
which,  in  appearance  and  also  largely  in  fact,  divides  the  interests  of  the 
employers  from  those  of  the  workmen.  This  in  turn  tends  to  efface 
duties  which  might  have  been  urged  on  the  one  side  or  on  the  other  as  a 
kind  of  moral  obligation. 

112.  The  evidence  shows  that,  with  very  few  exceptions,  what  working- 
men desire  is  the  “cash  nexus’’ — the  bare  wage  contract  uninfluenced  by 
any  but  purely  economic  considerations — and  the  employing  classes 
generally  have  accepted  the  situation  and  consider  their  obligations 
fulfilled  when  they  pay  the  wage.  Over  the  great  trades,  wages  are 
determined  by  collective  bargaining  between  Trade  Unions  on  the  one 
side,  and  large  employers  and  associations  of  employers  on  the  other. 
The  issue  of  the  system  is,  for  those  who  find  employment,  a maximum 
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wage  during  the  prime  of  life,  and  no  wage  at  all  when  the  prime  is 
passed. 

113.  The  theory  of  industry  which  used  to  prevail  was  that  the  worker 
should  maintain  himself  throughout  life  his  own  exertions,  providing 
for  contingencies  and  for  old  age  by  thrift,  or  that,  if  he  could  not  do  so 
and  his  relatives  were  unable  to  help,  he  should  receive  poor  relief.  But 
of  late  years  the  “ cash  nexus  ” has  been  supplemented  and  modified  in 
two  different  ways — the  Employers’  Liability  and  the  Workmen’s  Com- 
pensation Acts  and  the  Old  Age  Pensions  Act— the  one  insuring  the 
operative  against  the  accidents  more  incidental  to  work  than  heretofore, 
the  other  providing  for  a time  when  he  is  no  longer  able  to  work  for 
his  own  support. 

But  it  has  become  evident  that  these  two  methods  do  not  meet  all  the 
exigencies  which  have  arisen  under  this  system.  Accidents  are  not  the 
only  checks  to  wage-earning  during  active  life,  and  wage-earning  itself, 
as  we  have  seen,  generally  ceases  long  before  the  pension  age  of  seventy. 

114.  From  the  Chapter  on  Social  and  Industrial  Developments  since 
1834,”  * it  seems  clear  that  the  present  organisation  of  industry,  with  its 
excessive  specialisation  and  universal  application  of  machinery,  has 
raised  the  standard  of  work  required  from  the  ordinary  operative.  From 
such  an  organisation,  many,  we  fear,  owing  to  want  of  origin ;!  capacity 
and  want  of  early  training,  must  always  be  excluded  and  fall  into  inter- 
mittent and  ill-paid  occupations.  Trade  Union  regulations  have  worked 
in  the  same  direction.  The  ‘'standard  wage”  is  based  on  the  assump- 
tion that  the  worker  employed  is  worth  that  wage  to  his  employer ; if 
the  employer  does  not  consider  Ixim  so,  the  man  is  dismissed.  The  same 
tendency  seems  to  have  been  strengthened  by  the  working  out  of  the 
Employers’  Liability  Act  and  the  Workmen’s  Compensation  Acts.  What- 
ever be  the  cause,  the  fact  remains  that,  since  the  passing  of  these  Acts 
the  number  of  injuries  registered  has  constantly  increased.  Against  the 
undue  extension  of  this  liability,  the  insuring  bodies,  whether  employers 
themselves  or  outside  companies,  must  protect  themselves,  and  the 
system  necessarily  excludes  many  who  cannot  fulfil  the  insurance 
standard  whatever  it  may  be.  Those  presumably  more  liable  to  accident, 
though  still  more  or  less  efficient,  are  excluded,  and  a new  standard  of 
ability  is  created  which  reacts  on  industry  generally.  A large  class 
grows  up  of  partially  efficient  unemployed  men.  They  accept  the  situa- 
tion, with  complaint,  indeed,  but  with  submission,  and  thus  assume  a 
new  position  which  imposes  on  society  many  new  anxieties  and 
difficulties. 

115.  We  have,  again,  evidence  to  show  that  industrial  demand,  as  it 
now  exists,  draws  many  younger  unskilled  men  into  a kind  of  employ- 
ment, in  its  early  stages  remunerated  by  a wage  which  will  not  increase 
at  any  later  period  of  their  lives  but  will  rather  diminish.  Such  a de- 
mand in  effect  puts  a premium  on  want  of  skill ; if  it  be  inevitable,  it 
suggests  that  measures  should  be  taken  by  way  of  insurance  to  prevent 
in  part  the  evil  results  which  must  follow. 

116.  The  years  between  the  withdrawal  from  wage-earning  and  the 
pension  age  present  a more  serious  problem  than  ever  before.  Trade 
Union  regulations  make  it  difficult  for  men  skilled  in  the  great  trades  to 
work  on  at  their  trades  and  accept  a lower  wage,  and  partial  employ- 
ment is  more  difficult  to  get.  If,  as  frequently  happens,  there  is  not 
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enough  put  by  to  cover  this  period,  insufficiency  of  means  or  the  accept- 
ance of  relief  seems  inevitable.  In  such  cases  the  fact  of  other  men 
getting  a State  pension  at  the  age  of  seventy,  on  the  ground  that  they 
are  unable  to  earn  a wage,  may  create  a feeling  of  injustice  on  the  part 
of  those  who  have  not  attained  the  age  and  are  yet  as  effectually  barred 
from  wage-earning. 

Unless,  therefore,  some  system  of  wages  graduated  according  to  age 
can  be  adopted,  it  is  clear  that  workmen  above  a certain  period  of  life 
will  for  the  future  find  it  more  difficult  to  keep  themselves  in  continuoius 
employment.  We  do  not  forget  that,  for  the  solution  of  these  and  other 
industrial  problems,  we  may  look  with  growing  confidence  to  methods  of 
remuneration  such  as  co-operation  and  co-partnership.  Of  their  import- 
ance and  promise  we  are  convinced  ; but  we  have  felt  that  to  deal  with 
them  fully  would  take  us  far  beyond  the  terms  of  our  reference. 

117.  We  seem  almost  driven  to  the  conclusion  that  a new  form  of  in- 
surance is  required,  which,  for  want  of  a better  name,  we  may  call  Inva- 
lidity Insurance.  The  early  superannuation  of  the  best  workmen  is  so 
well  recognised  that  it  will,  in  all  probability,  give  rise  to  demands  for 
lowering  the  pension  age,  and  will,  at  some  point  or  other,  entail  a 
financial  burden  beyond  the  power  of  the  national  resources  to  bear. 

118.  We  have  made  strong  recommendations  as  regards  insurance 
against  temporary  unemployment,  but  this  does  not  meet  the  case  of  such 
persons  when  entirely  incapacitated  from  wage-earning.  It  would,  at 
any  rate,  be  more  agreeable  to  them,  and  more  consonant  with  the  feel- 
ing of  the  community,  that  they  should  fall  back  on  an  insurance  fund 
to  which  they  had  at  least  contributed,  a part,  than  that  they  should  be 
forced  to  have  recourse  to  the  Public  Assistance  Authorities.  Such  a 
scheme  of  Invalidity  Insurance  strongly  appeals  to  us  as  calculated  to 
meet  many  of  the  evils  which  we  have  been  discussing.  One  thing,  how- 
ever, must  be  borne  in  mind.  Whatever  be  the  risk  insured  against, 
whether  it  be  sickness,  accident,  old  age,  or  unemployment,  the  possi- 
bility of  such  insurance  depends  on  the  existence  of  savings,  whether 
these  savings  be  in  private  or  collective  hands,  or  be  put  in  the  hands  of 
the  State  by  taxes  which  represent  the  savings,  or  what  otherwise  might 
be  the  savings,  of  its  citizens.  Insurance,  in  short,  is  only  a method  for 
the  utilisation  of  those  savings.  Whatever  may  be  said,  in  order  to  in- 
sure, some  people  must  have  saved  individually  or  collectively. 

110.  As  the  necessity  for  such  insurance  seems  to  arise  from  the  very 
organisation  of  industry  which  the  nation  has  adopted,  such  a fund,  it 
seems  to  us,  might  appropriately  be  supported  partly  by  contributions 
from  employers,  partly  by  contributions  from  employees,  and  partly  by 
a subsidy  from  the  State.  But  in  considering  the  amount  of  any  sub- 
sidies to  be  granted  by  the  State,  we  think  that  full  weight  should  be 
given  to  the  fact  that  a very  heavy  charge  has  recently  been  imposed 
upon  the  revenue  of  the  country  by  the  Statute  granting  gratuitous  old 
age  pensions  to  all  persons  above  70  years  of  age  who  comply  with  cer- 
tain conditions. 

120.  We  have  consulted  three  eminent  actuaries  as  to  the  weekly 
premiums  for  which  a man,  aged  twenty-one,  in  good  health,  and  em- 
ployed in  a healthy  occupation,  could  ensure  the  receipt  of  10s.  6d.  a 
week  during  the  first  twenty-six  weeks  of  illness,  and  7s.  6d.  a week 
during  the  remainder  of  illness  up  to  age  sixty-five.  Mr.  T.  G.  Ackland, 
F.I.A.,  taking  a 3 per  cent,  basis,  places  the  amount  at  o'Od. ; Mr.  George 
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Kino',  F.I.A.,  assuming  per  cent,  as  the  rate  of  interest,  estimates  the 
amount  at  3’74d.,  and  Mr.  F.  G.  P.  Neison,  F.I.A.,  at  3'62d.  These  sums 
are  little  in  excess  of  the  average  weekly  fee  payable  per  child  at  school 
up  to  1891,  and  remitted  by  the  Act  of  that  year. 

121.  Though  we  have  obtained  a good  deal  of  information  from  the 
Board  of  Trade  concerning  systems  of  insurance,  both  at  home  and 
abroad,  and  also  from  a number  of  witnesses  representing  the  provident 
and  benefit  societies  of  this  country,  the  information  is  not  sufficient  tn 
enable  us  to  make  specific  recommendations.  An  account  of  some  of  the* 
foreign  systems  of  Insurance  will  be  found  in  Part  VIII. ^ It  will  bO' 
seen  "that  none  of  them  exactly  meets  the  case,  and,  moreover,  generally 
the  schemes  have  not  been  long  enough  in  operation  to  enable  us  to  judge 
as  to  their  measure  of  success.  The  foundations  of  any  future  legisla- 
tion ought  to  be  very  closely  scrutinised.  They  should  be  broad,  solid, 
and  capable  of  continuous  extension,  and  the  organisations  resting  upon 
them  should  be  so  constructed  as  to  expand  automatically  according  to 
need.  The  great  trade  and  benefit  organisations  in  existence  in  this 
country  ought  to  be  very  freely  consulted  before  any  proposals  are  made 
in  Parliament.  If  time  had  permitted,  we  might  have  been  able  to  make 
definite  recommendations  [under  this  head,  but  in  view  of  the  urgent, 
necessity  of  laying  our  more  important  proposals  before  Your  Majesty,, 
all  we  feel  justified  in  doing  is  to  state  our  opinion  that  the  information 
at  our  disposal  requires  to  be  supplemented  before  legislation  can  be. 
attempted. 

(25).  The  Able-bodied  and  Unemployment.! 

122.  In  the  sections  of  the  Report  dealing  with  distress  from  unem-^ 
ployment,  we  gave  a consecutive  narrative  of  the  social  and  industrial 
development  since  1834.  Such  a recital  was  necessary  to  establish  the 
groundwork  of  our  subsequent  conclusions.  A review  of  existing  con- 
ditions has  led  us  to  two  definite  conclusions  : — 

(1)  We  have  an  increased  aggregation  of  unskilled  labour  at  our 
great  ports  and  in  certain  populous  districts. 

(2)  This  aggregation  of  low-grade  labour  is  so  much  in  excess  of 
the  normal  local  needs  as  to  promote  and  perpetuate  under-em- 
ployment. 

123.  We  went  on  to  consider  the  conditions  connected  with  skilled 
and  high-grade  labour,  in  order  to  ascertain  if  they  were  such  as  tended 
towards  the  alleviation  or  towards  the  aggravation  of  under-employment 
in  the  unskilled  labour  market.  Though  the  survey  of  this  part  of  our 
industrial  system  was  far  more  satisfactory,  yet  there  were  causes  in 
operation  even  here,  which  tended  from  time  to  time  to  add  to  the 
number  of  those  seeking  casual  or  intermittent  employment,  The 
growth  and  continuous  expansion  of  our  trade  places  cyclical  fluctua- 
tions more  and  more  beyond  the  control  of  any  one  single  industrial 
district.  The  high  pressure  of  competition  raises  the  standard  and 
shortens  the  period  of  efficiency  of  the  worker,  whilst  changes  both  in 
fashion  and  in  methods  of  production  are  becoming  not  only  more 
sudden  but  also  more  uncertain  in  their  duration.  Employment  once 
lost  by  the  middle-aged  and  less  efficient  is  regained  with  greater  diffi- 
culty than  heretofore.  When  to  these  ordinary  conditions  are  added 
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the  cyclical  depressions  in  trade,  a serious  state  of  affairs  is  created,  and 
we  came  to  our  third  conclusion  that — - 

(3)  This  normal  condition  of  under-employment,  when  aggravated 
by  periodic  contraction  of  trade  or  by  the  inevitable  changes  in 
methods  of  production,  assumes  such  dimensions  as  to  require 
special  machinery  and  organisation  for  its  relief  and  treatment. 

124.  We  then  carefully  scrutinised  the  constitution  and  operations 
of  the  various  relief  organisations,  both  public  and  private,  normal  and 
abnormal,  that  are  now  in  existence.  We  looked  at  their  work  from 
various  points  of  view  and  asked  ourselves,  firstly  : was  the  relief  given 
in  times  of  distress  adequate  and  suitable ; and  secondly  : were  the  after 
consequences  of  such  relief  beneficial  or  prejudicial  to  the  community 
affected — did  it,  in  a word,  strengthen  or  weaken  the  original  causes  of 
the  distress  ? 

125.  We  regret  to  state  that  our  investigations  point  to  the  conclusion 
that  the  relief  given  was  frequently  unsuitable  and  inadequate,  and  that 
its  effects  were  often  pernicious. 

Poor  Law  relief,  if  deterrent,  is  at  times  deterrent  to  the  wrong  people, 
and  restorative  treatment  plays  a very  small  part  in  its  methods. 

Charity,  when  organised  and  working  in  co-operation  with  the  Poor 
Law  and  other  relief  agencies,  is  always  helpful,  but,  in  the  absence  of 
these  conditions,  charitable  effort  too  frequently  takes  the  form  of  doles 
to  the  unworthy  and  results  in  demoralisation. 

The  relief  works  carried  on  by  Municipal  Authorities,  and  by  Distress 
Committees  under  the  Unemployed  Workmen  Act,  have  in  certain 
instances  been  successful  in  reaching  the  class  for  whom  they  were 
intended;  In  the  vast  majority  of  cases,  however,  they  have  per- 
petuated a system  of  able-bodied  relief  reproducing  some  of  the  bad 
features  of  the  methods  in  force  before  1834,  which  the  Commission  of 
that  date  so  vigorously  condemned. 

It  is  impossible  to  contend  that  the  relief  measures  and  organisations 
now  at  work  in  any  degree  come  within  the  category"  of  ‘‘  special 
machinery  or  organisation  for  the  relief  or  treatment  of  distress”  caused 
by  under-employment. 

126.  But,  during  the  Cotton  Famine,  there  was  a period  of  distress, 
historic  botli  by  reason  of  its  duration  and  of  the  number  of  skilled 
workers  affected  by  it,  and  in  its  latter  phases  we  there  found  charitable 
and  Poor  Law  organisations  working  in  co-operation  with  marked 
smoothness  and  success.  Charity  and  the  Poor  Law  were  supplemented 
not  by  relief  works  but  by  public  works  of  utility  managed  on  com- 
mercial principles,  and  not  only  was  this  combination  most  effective  in 
times  of  distress  but,  when  the  distress  was  over,  it  left  the  community 
with  a minimum  of  demoralisation.  We  propose  to  refer  to  these 
methods — which  contrast  so  favourably  with  recent  failures  — together 
with  certain  other  suggestions,  which,  while  preventive  in  their  charac- 
ter, are  designed  to  elicit  co-operation  and  self-support  from  those  whom 
they  assist.  We  will  deal  with  preventive  measures  first. 

(a)  Education.^ 

127.  In  previous  parts  of  our  Report  we  have  shown  how  serious  and 
widespread  is  the  tendency  for  children  to  slip  into  occupations  and 
callings  which  lead  first  to  casuality  and  then  to  unemployment.  Unless 

Part  VI.7chapter  1 (iTy  and  Ohapte^  4 (1)  (^>).~ 
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we  can  arrest  at  its  source  this  increasing  stream  of  casiiality  and  under- 
employment our  subsequent  remedial  measures  may  be  futile.  We 
therefore  regard  with  favour  the  proposals  of  our  Special  Investigator, 
Mr.  Cyril  Jackson  : — 

(1)  That  boys  should  be  kept  at  school  until  the  age  of  15. 

(2)  That  exemption  below  this  age  should  be  granted  only  for 
boys  leaving  to  learn  a skilled  trade. 

(o)  That  there  should  be  school  supervision  till  16,  and  replace- 
ment in  school  of  boys  not  properly  employed. 

We  also  believe  that  there  is  urgent  need  of  improved  facilities  for 
technical  education  being  offered  to  young  people  after  the  present  age 
for  leaving  school.  We  consider  that  to  prevent  the  deterioration  of 
physique  it  is  necessary  that  physical  drill  should  be  more  prolonged  and 
thorough  than  it  has  hitherto  been.  Although  we  are  not  unanimous 
upon  this  point,  some  of  us  believe  that  the  most  effective  and  thorough 
method  of  infusing  into  boys  approaching  adolescence  a sense  of  dis- 
cipline and  self-restraint,  both  physical  and  moral,  and  of  improving 
their  physique  for  subsequent  industrial  occupations,  would  be  a 
universal  system  of  a short  period  of  military  training. 

128.  Before  we  leave  the  subject  of  education  we  must  refer  to  one 
criticism  that  has  been  made  with  almost  absolute  unanimity.  There 
seems  to  be  outside  the  circle  of  the  teaching  profession  a very  strong 
general  feeling  that  the  education  of  our  children  in  elementary  schools 
is  not  of  the  kind  which  is  helpful  to  them  in  after  life.  Education  is 
the  accepted  antidote  to  unemployment  and  pauperism.  The  cost  of 
elementary  education  in  this  country  in  1905-6  was  twenty  million 
sterling.  This  is  an  almost  entirely  new  national  charge  since  1870.  It 
should  have  steadily  reduced  unemployment  and  diminished  pauperism. 
If  it  has  failed  in  this,  its  accepted  mission,  it  cannot  be  said  that  the 
failure  is  due  to  lack  of  funds.  The  desire  of  the  young  to  raise  them- 
selves in  the  social  scale  and  improve  their  position  should  ever  be 
encouraged,  but  this  desire  seems  to  us  too  frequently  to  take  the  shape 
of  trying  to  avoid  handicraft  and  manual  labour  by  recourse  to  othej 
occupations  which,  though  associated  with  a black  coat,  are  less  re- 
munerative and  less  progressive  than  skilled  handiwork.  Clerical 
labour  is  a glut  upon  the  market  ; high-class  artisans  are,  according  to 
our  evidence,  at  times  obtained  with  difficulty.  We  doubt  if  the  atmo- 
sphere of  our  school  life  is  altogether  congenial  to  a career  of  manual 
labour.  We  would  suggest  to  the  Board  of  Education  the  advisability 
of  meeting  these  criticisms  by  a thorough  reconsideration  of  the  time 
table  and  curriculum  in  our  elementary  schools  as  well  as  of  the  aims 
and  ideals  of  elementary  education.  Though  employers  of  labour  may 
perhaps  be  apt  to  look  at  questions  too  much  from  their  own  standpoint, 
still,  the  unanimity  of  opinion  that  our  school  curriculum  does  not 
supply  the  right  class  of  instruction  and  training  for  industrial  purposes, 
cannot  lightly  be  put  on  one  side. 

(5)  Labour  Exchanges.  * 

129.  In  the  forefront  of  our  proposals  we  place  labour  exchanges. 
We  propose  their  establishment  under  the  control  and  direction  of  the 
Board  of  Trade.  We  look  to  them  to  achieve  two  distinct  objects 

(1)  An  increase  in  the  mobility  of  labour.  To  do  this  it  is  essen- 
tial that  they  should  be  used  freely  by  employers  and  employed. 


* Cf.  Part  VI.,  Chapter  4(1)  {a). 


PART  IX. 


2.32  REVIEW  OF  EXISTING  CONDITIONS  AND  PROPOSED  CHANGES. 

and  that  their  management  should  be  associated  with  a joint  com- 
mittee of  these  two  classes.  We  think  that  Local  Authorities  and 
Government  Departments  should  be  encouraged  to  make  use  of 
them  when  engaging  either  skilled  or  unskilled  labour.  Their  use- 
fulness will  be  greatly  increased  if  they  are  linked  up  all  over  the 
United  Kingdom. 

(2)  The  collection  and  distribution  of  information.  ' The  most 
obvious  form  of  this  would  be  the  dissemination  of  information  as 
to  demand  and  supply  of  labour  in  the  country,  and  as  to  public  works 
and  other  large  contracts.  But  their  area  of  usefulness  should  ex- 
tend much  further.  The  Board  of  Trade  should  receive  weekly 
from  the  labour  exchanges  accurate  and  detailed  information  as  to 
the  amount  of  unemployment  and  also  as  to  the  demand  for  em- 
ployment throughout  the  whole  country.  Owing  to  our  vast  in- 
ternational trade  and  our  dependence  upon  external  sources 
for  the  supply  of  the  raw  material  we  require,  industrial 
depression  in  this  country  is  not  unfrequently  due  to 
causes  far  away  from  the  districts  affected.  We  see  no  reason 
why  the  Board  of  Trade,  availing  itself  of  the  information 
obtainable  from  our  Consuls  and  other  officials  stationed  abroad, 
might  not  in  course  of  time  become  a kind  of  trade  meteorologist, 
and  by  publishing  the  information  received,  which  gradually  will 
become  greater  and  more  exact,  indicate  the  causes  likely  to  affect 
our  home  industries.  With  this  information  from  abroad  and  the 
returns  of  the  labour  exchanges  at  home,  trade  storm  signals  might 
be  hoisted  in  time  to  prepare  the  districts  likely  to  be  afterwards 
affected. 

Such  a scheme  would  require  time,  money,  and  trouble  to  be  expended 
upon  it  before  it  became  a trustworthy  source  of  advice  and  guidance ; 
but  in  our  judgment  the  experiment  is  well  worth  attempting. 

Associated  with  the  labour  exchange  there  should  be,  in  connection 
with  every  public  elementary  school,  an  intelligence  bureau  which  would 
advise  parents  and  teachers  as  to  the  branches  of  employment  likely  to 
give  the  best  opening  for  children  leaving  school.  By  this  means  we 
hope  to  divert  boys  from  the  “ blind-alley  occupations  ” which  so  many 
enter  at  present,  into  occupations  which  will  lead  to  permanent  em- 
ployment. 

If  this  be  accomplished  we  hope  to  cut  off  at  its  source  one  of  the 
.most  fruitful  supplies  of  casual  labour. 

(c)  Casual  Labour  * 

130.  We  have  dwelt  in  several  parts  of  our  Report  on  the  phenomena  of 
casual  labour  and  its  far  reaching  evils,  both  as  regards  the  character  of 
the  man  and  the  disastrous  effect  on  his  family  life,  and  we  have  ven- 
t ired  on'  the  statement  that  a system  so  dangerous  to  the  social  life  of 
the  whole  community  cannot  be  regarded  solely  from  the  standpoint  of 
the  employer  and  the  employee. 

The  remedies,  however,  are  not  very  obvious,  as  they  must  be  under- 
taken in  face  of  a dead  weight  of  apathy  on  the  part  of  the  public,  and 
perhaps  an  active  opposition  on  the  part  of  the  various  interests. 

131.  So  far  as  casual  labour  is  encouraged  and  fostered  by  mere 
thoughtlessness  on  the  part  of  those  who  employ  it,  the  remedy  lies  in 

* Cf.  Part  VI.,  Chapter  1 (15)  and  (21)  and  Chapter  4 (1)  {b). 
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an  awakening  of  the  public  conscience,  and  we  hope  that  some  good 
may  be  done  by  the  mere  exposure  of  the  evils  entailed.  We  are  Con- 
vinced that  Government  Departments  and  municipal  bodies  might  do 
more  than  they  do  to  regularise  the  work  of  those  they  employ. 

But  in  its  most  prominent  form,  dock  labour,  the  more  serious  problem 
is  that,  at  the  great  ports  of  the  kingdom,  many  thousands  of  men  are 
engaged  in  an  occupation  which  seems  almost  of  necessity  casual,  and 
moreover,  the  occupation  is  one  which  seems  as  attractive  to  the  docker 
himself  as  it  is  advantageous  to  his  employer.  Here  the  formidable 
objection  is  that  if  decasualisation  on  something  like  the  lines  adopted 
by  the  London  and  India  Dock  Company  is  attempted,  a certain  pro- 
portion of  persons  at  present  under-employed  will  be  thrown  out  of 
employment  altogether  until  re- absorbed  in  other  industries. 

With  full  consciousness  of.the  gravity  of  this  issue,  we  venture  to  think 
that  such  an  effort  must  be  made,  and  we  have  recommended  that  the 
Boaid  of  Trade  should  send  to  our  large  ports  and  industrial  centres, 
officers  who  might  confer  with  masters  and  workmen,  with  a view  to 
reducing  casual  and  intermittent  employment  to  the  smallest, 
dimensions. 

(d)  Insurance  Against  UnemjjloymentA 

132.  Whatever  the  methods  adopted  to  promote  regularity  of  employ- 
ment, the  old-fashioned  virtue  of  thrift  must  still  occupy  a central  place 
m preventing  distress.  Since  1834  the  opportunities  of  husbandino- 
small  savings  and  making  insurance  against  sickness,  accident,  old  ao-e 
and  death  have  very  greatly  increased.  But  there  seems  room  and 
necessity  tor  a great  extension  of  insurance  against  Unemployment  and 
in  this  case  we  have  not  hesitated  to  recommend  the  encourao-ement  of 
a State  subsidy. 

The  difficulty  here  is  that  the  classes  who  are  not  insured  ao-ainst  un- 
employment are  the  classes  most  liable  to  unemployment,  and  that  the 
uncertainty  and  mtermittence  of  their  occupation  makes  it  very  difficult 
tor  them  to  raise  by  combination  the  necessary  aggregate  amount  for  in- 
dividual insurance. 

W e have  examined  the  many  experiments  now  beino-  tried  in  other 
countries  in  this  direction.  None  of  them  have  been  qSite  effective  in 
reaching  these  classes.  But  by  encouraging  and  promoting  unemploy- 
ment insurance  amongst  the  labouring  classes  above  the  rank  of 
casuality,  we  hope  to  foster  the  downward  growth  of  a desire  for  it. 

review  of  unemployment  insurance  enabled  us  to  arrived  at 
the  lollowing  conclusions  : — 

First,  that  the  establishment  and  promotion  of  Unemployment 
Insurance,  especially  amongst  unskilled  and  unorganised  labour,  is 
or  paiamount  importance  in  averting  the  distress  arisino-  from  un- 
employment. . 

^ Second,  that  the  attainment  of  this  object  is  of  such  national 
importance  as  to  justify,  under  specified  conditions,  contributions 
from  public  funds  towards  its  furtherance. 

Third,  that  this  form  of  insurance  can  best  be  promoted  by 
utilising  the  agency  of  existing  trade  organisations  or  of  organisations 
ot  a similar  character  whicli  may  be  brought  into  existence  by  a 
hope  or  participation  in  public  contributions. 

, * Cf.  Part  vi.,  Chapter  4 (1)  (c).  ~ 
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Fourth,  that  no  scheme  either  foreign  or  British  which  has  been 
brought  before  us  is  so  free  from  objections  as  to  justify  us  in 
specifically  recommending  it  for  general  adoption. 

134.  Accordingly,  we  have  recommended  that  a small  Commission  or 
Inter-Departmental  Committee  of  experts  and  representatives  of  existing 
trade  benefit  organisations  be  appointed,  with  an  instruction  to  frame  a 
scheme  or  schemes  for  consideration. 

135.  Before  leaving  the  question  of  insurance  against  unemployment, 
there  is  one  point  in  connection  with  it  to  which  we  would  draw  atten- 
tion. We  have  referred  to  the  excellent  work  done  by  trade  unionists 
in  insuring  against  unemployment,  and  thus  protecting  themselves 
against  one  of  the  most  formidable  risks  of  a workman’s  life.  But  the 
attention  of  trade  unions  seems  to  us  too  much  concentrated  upon  the 
amount  of  wage,  too  little  upon  the  duration  and  regularity  of  the 
work.  Irregular  work,  even  if  paid  per  hour  at  a high  rate,  is  the 
workman’s  bane  ; regular  and  continuous  work,  even  if  the  rate  per 
hour  be  somewhat  low,  is  his  salvation.  Whilst  we  admit  that  both 
considerations  should  be  taken  into  account,  we  think  that  the  first 
ought  not  to  entirely  override  the  second. 

(e)  V oluntary  Aid  and  Unemployment  * 

136.  We  have  already  indicated  our  genera!  proposals  for  establishing 
a Voluntary  Aid  Organisation.  At  a time  of  general  unemployment 
there  is  usually  a widespread  desire  to  render  voluntary  assistance  of 
some  kind.  This,  as  we  have  shown,  can  be  done  in  many  ways  {see 
Part  VI.  and  Part  VII.),  by  help  given  to  the  man  and  his  lamily,  or  to 
some  member  of  his  family.  Voluntary  Aid  Committees,  working  in  close 
co-operation  with  Public  Assistance  Committees,  may  prevent  distress 
due  to  want  of  work  at  its  earlier  stages,  and  often  a little  aid  for  a 
comparatively  short  time  will  prove  effectual  in  making  other  and  more 
elaborate  measures  for  the  provision  of  unemployment  relief  unnecessary. 
Assistance  should  by  this  means  be  forthcoming  to  an  unemployed 
workman  who  has  a prospect  of  work  in  any  quarter.  Men  and 
women  who  have  acquired  some  experience  of  the  personal  administra- 
tion of  relief  become  then  most  serviceable.  Indeed,  we  look  forward  to 
the  provision  by  means  of  Voluntary  Aid  Committees  of  an  outlet  for 
the  countless  forms  of  personal  service  which  now,  owing  to  lack  of 
insight  and  co-operation,  run  to  waste.  We  hope  to  find  here,  even 
more  than  in  carefully  administered  money  help,  the’ prevention  and 
cure  of  much  of  the  poverty  and  suffering  which  form  so  sad  a picture 
at  the  present  day. 

(/)  Public  Assistance  and  U nemploymentA 

137.  Behind  the  organisation  of  Voluntary  Aid  will  be  the  new  Public 
Assistance  Authority,  which,  freshly  constituted  and  with  increased 
powers,  will  be  a far  more  potent  agency  in  dealing  with  distress 
amongst  the  able-bodied  than  the  bodies  which  it  will  supersede. 

138.  The  methods  at  its  disposal  for  dealing  with  the  able-bodied  out 
of  employment  will  be  many  and  graded.  They  have  been  described  in 
much  detail  in  Part  VI.  of  our  Report  and  include  : — 

(1)  Home  Assistance,  on  condition  of  daily  work,  which  will  be 
available  for  men  of  good  character  requiring  only  temporary 
employment. 


* Cf.  Part  YI.,  Chapter  4 (2). 


PARI  IX. 


REVIEW  OF  EXISTING  CONDITIONS  AND  PROPOSED  CHANGES.  2,35 

(2)  Industrial  and  Agricultural  Institutions  and  Labour  Colonies, 
with  classification  for  those  whose  industrial  antecedents  perhaps 
are  not  so  good,  or  who  require  more  prolonged  treatment. 

(3)  Detention  Colonies  under  the  Home  Office  to  which  the  “ ins- 
and-outs,”  the  work-shy,  and  the  loafer  will  be  committed  for 
periods  of  detention  and  training. 

139.  If  the  powers  thus  given  to  the  new  authority  are  exercised  with 
discrimination,  firmness  and  kindness,  and  if  the  treatment  of  all  those 
of  inferior  efficiency  and  character  applying  for  Assistance,  is  governed 
by  the  idea  of  industrial  and  moral  restoration,  a change  for  the  better 
should  soon  be  effected  in  the  management  of  that  heterogeneous  mass 
of  persons  now  known  as  the  Unemployed.  At  the  root  of  the  new 
system  lies  the  principle  of  classification.  Classification  will  in  future 
be  aided  by  the  system  of  case-papers  and  by  the  records  of  workmen 
registered  at  the  Labour  Exchange. 

(g)  Transitional  Measures  as  to  Distress  from  Unemployment.^ 

140.  The  changes  which  we  have  proposed  will  take  some  time  before 
they  can  fully  mature  themselves.  When  they  have  separately  and  in 
combination  attained  a reasonable  standard  of  working  efficiency,  we 
believe  that  they  will  be  adequate  to  deal  with  local  distress.  But, 
pending  their  development,  we  consider  it  necessary  to  formulate  a 
supplemental  scheme,  so  safeguarded  as  to  be  put  into  operation  only 
under  a number  of  specified  conditions,  to  meet  any  exceptional  and  pro- 
tracted distress.  Under  this  scheme,  the  Local  Government  Board  may 
after  consultation  with  the  Board  of  Trade  authorise  the  Public  Works 
Loan  Board  to  grant  special  financial  facilities  to  Local  Authorities  for  the 
prosecution  of  public  works.  Before  any  such  authorisation  is  given, 
the  two  first-mentioned  Departments  must  be  convinced,  by  ascertained 
and  verified  facts,  that  local  distress  due  to  severe  and  prolonged  in- 
dustrial depression  is  overtaxing  the  resources  of  the  newly-established 
Public  Assistance  Authorities.  The  works  must,  moreover,  be  of  public 
utility  in  the  locality,  and  the  plans  and  estimates  in  respect  of  them  be 
approved  beforehand  by  the  Local  Government  Board. 

141.  We  lay  great  stress  on  the  condition  attaching  to  such  works, 
that  they  should  be  promoted  and  managed  on  ordinary  commercial  lines, 
and  that  those  employed  should  be  taken  on  not  as  paupers,  nor  as  persons 
to  whom  work  will  be  found  because  they  are  in  distress,  but  as  workmen 
capable  of  giving  an  adequate  return  for  the  wage  paid.  Fitness  for  the 
work  will  in  fact  be  the  governing  consideration  in  the  engagement  and 
retention  of  such  workmen  as  may  be  required. 

142.  We  are  well  aware  that  this  doctrine  is  very  unpopular  in 
certain  quarters,  where  it  is  held  that  the  mere  existence  of  distress  is 
sufficient  to  entitle  everyone  affected  by  the  distress  to  have  work  pro- 
vided for  him  at  standard  wages.  We  contest  this  proposition,  not  from 
lack  of  humanity,  but  because  we  know  that  such  a theory  is  absolutely 
subversive  of  self-respect,  self-exertion,  and  independence,  and  is  detri- 
mental to  the  industrial  efficiency  of  the  community. 

(h)  General  Principles  Governing  Public  Assistance  to  the 

Able-bodied. 

143.  Efficiency  and  inefficiency  cannot  work  side  by  side  at  the  same 
rate  of  pay  without  the  certainty  of  inefficiency  in  the  course  of  time 


* Cf.  Part.  VI.,  Chapter  4 (3). 
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lowering  the  standard  of  efficiency  and  determining  the  rate  of  pay  and 
of  progress.  In  all  our  proposals  for  dealing  with  poverty,  distress, 
destitution,  loafing,  and  laziness  we  have  relied  upon  being  able,  under 
the  treatment  we  suggest,  to  appeal  to  the  better  and  worthier  instincts 
of  the  individual.  These  may  sometimes  seem  to  be  dead,  and  in  certain 
cases  even  may  be  so,  but  in  the  vast  majority  of  cases,  by  working  for 
the  moral  regeneration  of  the  individual,  we  may  hope  to  restore 
him  to  independence  and  respectability.  Such  a process  must  often  be 
slow,  and  in  its  earlier  stages  inflict  personal  discomfort.  But  in  no  case 
ought  it  to  be  possible  to  reverse  this  process  and  to  allow  the  malin- 
gerer or  the  loafer  to  obtain  a better  payment  than  the  diligent  and 
well-conducted. 

144.  It  has  been  pointed  out  that  the  increased  comfort  of  our  work- 
houses  has  made  them  attractive  to  a class  of  able-bodied  to  whose 
comfort  it  is  not  desirable  to  add.  The  elaborate  proposals  we  now 
make  will  be  nugatory  unless  for  the  future  it  is  possible  to  segregate 
and  deal  separately  with  this  class.  It  is  not  easy  to  formulate  the 
principles  of  classification ; but  as,  in  the  great  majority  of  cases,  it  is 
curative  treatment  which  is  needed,  we  think  that  the  determining ‘ 
factor  should  be  the  hopefulness  of  the  case  in  the  light  of  the  present 
position  and  past  life  of  the  applicant.  In  some  cases,  no  doubt,  it 
will  be  found  that  a certain  amount  of  preliminary  discipline  is  indis- 
pensable before  an  applicant  can  be  trusted  to  make  a proper  use  of  the 
opportunity  and  assistance  given  to  him. 

(26)  Political  Disqualifications  on  Account  of  Public 

Assistance.* 

145.  The  question  how  far  relief  from  the  Public  Assistance  Authority 
should  disfranchise  its  recipient  is  more  closely  connected  with  the  relief 
of  the  able-bodied  than  with  that  of  any  other  class  of  recipients  of 
public  assistance.  We  hold  generally  to  the  principle  that  those  who, 
either  from  misfortune  or  otherwise,  have  failed  to  manage  their  own 
affairs  successfully  ought  not  by  law  to  have  power  to  interfere  in  the 
management  of  the  affairs  of  others.  But  public  assistance  often 
assumes  a transient  form,  and  we  are  not  disposed  to  disfranchise  whole- 
sale and  unconditionally  all  who  receive  it.  We  therefore  recommend 
that  only  those  persons  be  disfranchised  on  account  of  public  assistance 
who  have  received  assistance  other  than  medical  relief  for  three  months 
or  more  in  the  aggregate  in  the  qualifying  year. 

As  we  have  already  stated,  we  do  not  think  that  medical  assistance  in 
an}^  form  should  entail  disfranchisement. 

(27)  Recovery  of  Cost  of  Public  Assistance.! 

146.  In  our  review  of  the  working  of  the  present  law  as  regards  the 
recovery  of  the  cost  of  relief  from  the  persons  relieved  and  from  their 
relatives,  we  point  out  that,  even  under  the  present  uneven  and  irregular 
application  of  the  law,  a considerable  sum  is  annually  obtained.  We  in 
no  sense  wish  to  diminish  this  help  to  the  ratepayer.  On  the  contrary 
we  think  that  the  present  procedure  requires  strengthening  in  various 
details,  and  we  make  the  following  recommendations  : — 

(a)  Loan  Relief. 

Procedure  for  recovery  should  be  simplified. 

* Cf.  Part  VI.,  Chapter  4 (2) 


t Cf.  Part  VIII.,  Chapter  3. 
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(b)  Recovery  from  Relatives. 

(1)  Relatives  who  are  liable  should  be  required  to  contribute,  and 
this  policy  should  be  pursued  uniformly  and  with  firmness  and 
discretion. 

(2)  Poor  persons  should  have  power  to  proceed  directly  against 
liable  relatives,  and  the  Public  Assistance  Authorities  should  have 
power  to  proceed  against  liable  relatives  before  the  applicant  becomes 
actually  chargeable. 

(3)  Simplification  of  procedure  applicable  to  recovery  of  relief 
from  relatives. 

(4)  The  cost  of  relief  given  should  be  recoverable  from  relatives 
after  the  person  has  ceased  to  be  chargeable. 

(5)  A man  should  be  liable  to  contribute  to  the  support  of  his 
grandparents. 

(0)  Non-liable  relatives  should  also  be  induced  to  contribute 
where  they  are  able  to  do  so. 

(28).  Bastardy.* 

147.  Representations  have  been  made  to  us  that  the  procedure  as  to 
the  recovery  of  maintenance  under  Bastardy  Orders  is  difficult  and 
uncertain,  and  that  the  power  of  the  Guardians  to  obtain  such  orders  is 
too  limited.  These  representations  appear  to  us  to  be  generally  well- 
founded.  We  have,  therefore,  made  a number  of  detailed  recommenda- 
tions which  will  operate  to  the  advantage  of  the  Public  Assistance 
Authorities  and  of  the  mothers.  One  recommendation  which  we  make 
in  the  interests  of  morality  is  that  the  money  paid  by  a putative  father 
to  the  mother  of  an  illegitimate  child  under  a Bastardy  Order  should  be 
paid  through  the  agency  of  a third  person. 

148.  As  to  the  treatment  of  unmarried  mothers,  regarding  which  we 
have  received  a great  deal  of  evidence,  we  make  the  following  recom- 
mendations : — 

{a)  Single  Lapse  Gases. — These  should  be  dealt  with  in  institu- 
tions apart  from  the  workhouse,  preferably  in  charitable  institutions, 
but  if  these  are  not  available  the  Public  Assistance  Authorities 
should  institute  homes  of  their  own.  Charitable  workers  to  watch 
over  the  girls  on  their  first  return  to  the  world. 

{h)  Depraved,  Immoral  Women. — Detention  and  reformative 
treatment  on  lines  similar  to  those  adopted  for  “ in-and-out  ” cases 
should  be  organised. 

(c)  Feeble-minded  Unmarried  Mothers. — These  should  be  dealt 
with  in  accordance  with  the  recommendations  of  the  Royal  Commis- 
sion on  the  Feeble-minded.  Meantime  the  Public  Assistance 
Authorities  should  have  power  to  detain  such  mothers.! 

(d)  For  the  purpose  of  advising  in  regard  to  all  maternity  cases, 
a Women’s  Committee  should  be  appointed  in  connection  with  every 
Public  Assistance  Committee,  consisting  of  menbers  of  that  Com- 
mittee and  of  voluntary  workers. 

(29).  The  Detention  or  Continuous  Treatment  of  Certain 
Classes  OF  Persons  Receiving  or  Applying  for  Public  Assistance. D 

149.  It  will  have%een  observed  that  from  time  to  time  in  our  Report, 
we  have  recommended  “detention”  for  certain  classes  of  cases.  We 

* Cf.  Part  VII[.,  Chapter  4.  f See  par.  1.51,  Class  III.  (a),  page  240. 

X Cf.  Part  IV.,  Chapters  5,  G,  7,  8 and  9 ; Part  V.,  Chapter  2 : Part  VI.  Chapter  4 (2)  ; 
and  Part  VIII.,  Chapters  4 and  7. 
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now  propose  to  summarise  our  various  proposals  in  this  respect  and 
explain  very  shortly  our  reasons  for  recommending  this  form  of  treat- 
ment. 

150.  The  term  ‘‘detention”  is  perhaps,  however,  infelicitous.  It  is 
generally  associated  with  the  idea  of  punishment  by  imprisonment.  Our 
primary  object  in  proposing  detention  is  neither  punishment  nor  imprison- 
ment. We  aim  at  obtaining  opportunities  for  applying  ameliorative  treat- 
ment to  particular  individuals  over  a continuous  period.  We  desire  to 
substitute  for  the  present  system  of  incontinuous.and  inefficacious  relief, 
a continuity  of  care  and  treatment  which  shall  benefit  both  the  recipient 
and  the  community.  To  secure  this  continuity  of  treatment,  some  powers 
of  control  are  necessary,  but  these  powers  of  control  are  intended  in  the 
vast  majority  of  cases  to  be  curative  and  stimulative  rather  than  puni- 
tive, nor  need  they  necessarily  be  always  exercised  in  an  institution,  as 
we  shall  see  when  we  go  into  particulars  of  the  various  classes  of  cases. 

Sometimes  the  continuity  of  treatment  which  we  propose  is  required 
primarily  in  the  interests  of  the  individual,  sometimes  primarily  in 
the  interests  of  the  community,  and  sometimes  indistinguishably 
in  the  interests  of  both  the  community  and  the  individual.  But  all 
these  cases  have  this  common  characteristic,  viz.,  that  the  absence 
of  power  of  continuous  treatment  constitutes  a danger  either  to  the 
individual  or  the  State. 

(J.)  Classes  of  Cases  -requiring  Continuous  Treatment. 

■ 151.  We  may  classify  the  cases  according  as  the  Continuous  Treatment 
is  necessitated  by  : — 

I.  — Extreme  Age  or  Extreme  Youth. 

II.  — Illness  or  Disease  of  Mind  or  Body. 

III.  — Persistent  Indulgence  in  Vice  or  Pernicious  Habits, 

We  will  now  describe  more  particularly  the  cases  coming  within  these 
categories,  and  the  conditions  and  safeguards  under  which  we  think 
that  Continuous  Treatment  should  be  applied  to  them. 

Class  I. — Those  Requiring  Continuous  Care  and  Treatment  on 
Account  of  Extreme  Age  or  Extreme  Youth. 

This  class  will  be  subdivided  into  : — 

(а)  The  Aged,  and 

(б)  Children. 

(a)  The  Aged. — There  are  certain  helpless,  friendless,  old  people 
receiving  or  needing  relief  and  living  in  a state  of  neglect  which  is  very 
harmful.  Such,  for  instance,  would  be  frail  old  persons  who  might  fall 
into  the  fire  or  otherwise  injure  themselves,  who  cannot  clean  or  feed 
themselves  properly,  or,  again,  who  are  suffering  from  some  ailment 
which,  though  slight  in  itself,  is  yet  crippling  to  advanced  age.  It  does 
not  seem  right  that  such  old  people  should  be  maintained  by  public 
money  in  conditions  so  distressing  and  so  dangerous.  They  should 
clearly  be  dealt  with  either  in  almshouses  or,  if  necessary,  in  infirmaries, 
where  their  wants  and  ailments  could  be  properly  attended  to.  But 
these  cases  require  very  considerate  treatment,  and  it  is  only  in  the 
event  of  their  being  friendless,  or  of  the  inability  of  their  friends  or 
relatives  to  look  after  them  in  their  own  homes,  that  we  think  that,  in 
their  own  interests,  what  we  shall  call  an  Order  for  Continuous  Treat- 
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ment  should  be  obtained  in  regard  to  them.  The  conditions  under  which 
such  an  Order  should  be  obtainable  are  as  follows  : — 

(1) .  A medical  certificate  that  continuous  care  and  treatment  are 
essential  in  the  interests  of  the  health  or  safety  of  the  person  con- 
cerned. 

(2) .  Sufficient  proof  that  neither  such  person,  nor  his  or  her 
friends  or  relatives  are  able  and  willing  to  provide  the  continuous 
care  and  treatment. 

(h)  Children. — The  children  to  whom  we  think  “ Continuous  Treat- 
ment ” should  be  applied  are  children  of  “ ins-and-outs  ” and  of  parents 
whose  mode  of  life  is  so  harmful  to  the  children,  that  in  the  interests, 
both  of  the  children  and  of  the  State  whose  future  citizens  they  will  he, 
the  children  should  be  separated  from  parental  control.  Under  existing 
Acts,  the  Guardians  already  have  the  power  to  take  over  the  rights  of 
the  parents  of  children  until  the  age  of  eighteen,  where  they  are  of 
opinion  that  a parent  of  a child,  by  reason  of  mental  deficiency  or  of 
vicious  habits  or  mode  of  life,  is  unfit  to  have  control  of  it.  We  consider 
that  the  principle  of  these  Acts  should  be  applied  to  the  class  of  children 
we  have  specified,  and  that  the  control  should  continue  until  the  age 
of  twenty-one.  . More  especially  the  Acts  should  automatically  apply  in 
all  cases  where  parents  have  rendered  themselves  liable  to  detention 
through  indulgence  in  vice  or  pernicious  habits  as  explained  in  Cl  -ssIII. 
below. 

Class  II. — Those  requiring  Continuous  Care  and  Treatment  oiving 
to  illness  or  Disease  of  Mind  or  Body. 

{a)  Feeble-minded. — Under  this  heading  come  those  persons  who, 
though  not  certified  as  insane,  are  yet  not  in  such  sufficient  possession  of 
their  faculties  as  to  be  capable  of  properly  “looking  after  themselves. 
With  regard  to  this  class,  their  case  is  fully  dealt  with  in  the  report  of 
the  Royal  Commission  on  the  Care  and  Control  of  the  Feeble-minded. 
If,  as  we  hope,  the  recommendations  of  that  Commission  are  carried  into 
effect,  a system  of  control  over  the  feeble-minded  will  be  initiated  which 
will  free  the  Poor  Law  administrator  from  one  of  his  greatest  difficulties. 
Meanwhile,  we  think  that  as  a provisional  measure,  the  Poor  Law 
Authorities  should  be  given  power  to  detain  feeble-minded  persons  who 
come  under  their  care. 

(b)  Persons  Suffering  from  Serious  {N on-inf ectious)  Illness. — Such 
cases  would  be,  for  instance,  persons  bedridden  with  rheumatism,  or 
suffering  from  some  malignant  disease  which  could  not  properly  be 
treated  in  their  own  homes.  The  conditions  under  which  such  persons 
should  become  liable  for  Continuous  Treatment  should  be  those  which  we 
have  specified  for  the  “ Aged  ” above,  viz.  : — 

(1)  A medical  certificate  that  Continuous  Care  and  Treatment  is 
essential  in  the  interests  of  the  health  or  safety  of  the  person 
concerned. 

(2)  Sufficient  proof  that  neither  such  person,  nor  his  or  her 
friends  or  relatives  are  able  and  willing  to  provide  the  Continuous 

' Care  and  Treatment. 

(c)  Persons  Suffering  from  Certain  Infectious  or  Contagious 
Diseases. — These  may  be  divided  into  three  classes  : — 

(1)  Phthisis  in  an  Advanced  WeLave  dealt  in  Par.  155, 

Part  V.,  with  the  difficulties  surrounding  this  class  of  case,  and  witli 
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the  difference  of  opinion  in  the  medical  profession  as  to  when  the 
development  of  this  disease  does  become  so  infectious  as  to  be  a 
danger  to  those  with  whom  the  afflicted  one  may  come  in  contact. 
We  would,  therefore,  only  advocate  a compulsory  Order  for  Con- 
tinuous Treatment  in  advanced  cases  where  a medical  certificate  is 
produced,  certifying  that  the  patient  is  likely  to  infect  others,  or 
where  the  home  conditions  of  the  patient  are  such  as  to  lead,  with 
practical  certainty,  to  the  spread  of  the  disease. 

(2)  Children  Suffering  from  Ophthalmia  or  some  other  In- 
fectious Complaint. — As  regards  ophthalmic  children  of  “ in-and- 
out  ” parents,  we  have  recommended  that  they  should  be  “ detained,” 
and  the  same  recommendation  should  be  applied  to  all  children 
suffering  from  infectious  complaints  of  such  a character  as  to  be  a 
source  of  danger  to  other  children.  In  their  case  an  Order  for 
Continuous  Treatment  should  be  obtainable  upon  the  production  of 
a medical  certificate  to  the  effect  that  the  diseased  child  is  either 
in  a state  dangerous  to  others,  or  else  is  likely  to  communicate 
the  disease  to  others,  and  that  such  danger  or  likelihood  is  not  being 
obviated  by  the  treatment  provided  l3y  the  parents,  guardians, 
relatives  or  friends. 

(3)  Venereal  Diseases. — Those  affected  by  these  diseases  come 
under  a different  category.  In  the  vast  majority  of  cases,  they 
have  contracted  this  ailment  by  their  own  misconduct.  We  have 
received  evidence  to  the  effect  that  these  diseases  work  terrible  havoc 
with  the  physique  and  stamina  of  the  community,  and  that  much  of 
the  infant  mortality  and  bad  health  of  children  is  due  to  their  after 
consequence.  If  the  object  be  the  arrest  and  stamping  out  of  these 
poisonous  ailments,  caution  must  be  exercised  in  not  prescribing 
treatment  so  drastic  as  to  lead  to  their  concealment.  We  are,  how- 
ever, clearly  of  opinion  that  whenever  sufficient  proof  is  produced 
that  an  individual  is  in  such  a condition  as  to  be  a danger  to  the 
community  amongst  whom  he  or  she  may  be  living,  an  Order  for 
detention  or  Continuous  Treatment  should  be  obtainable. 

Class  III. — Those  requiring  Continuous  Care  and  Treatment  Giving 
to  Indulgence  in  Vice  or  Pernicious  Habits. 

(a)  Unmarried  Mothers. — We  have  recommended  that  “first”  cases 
should  be  dealt  with  in  charitable  institutions,  and  where  the  mothers 
are  feeble-minded,  they  will  be  dealt  with  under  that  head.  We  have, 
however,  to  consider  the  case  of  the  more  depraved  women  who  habi- 
tually make  a convenience  of  the  workhouse  for  the  purpose  of  being 
confined  with  illegitimate  children,  who  in  their  turn  become  a permanent 
charge  upon  the  rates.  We  recognise  the  difficulty  of  dealing  with  these 
cases  ; on  the  one  hand,  they  may  not  resort  to  the  workhouse  suffi- 
ciently frequently  within  the  year  to  come  within  the  ordinary  category 
of  “ ins-and-outs  ” ; on  the  other  hand,  whilst  it  is  right  to  check,  if 
possible,  their  career  of  vice,  it  must  at  the  same  time  be  recognised 
that  the  not  always  accessible  putative  father  is  largely  to  blame.  We 
think  that  women  of  this  class  should  be  liable  to  an  Order  by  Justices 
for  a period  of  Continuous  Treatment,  and  that  after  recovery  from  con- 
finement they  should  be  sent  to  some  suitable  institutions  for  a fixed 
period  and  placed  under  reformatory  influence. 

We  commend  this  course  in  the  interest  of  the  woman  herself.  Un- 
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fortunate  women,  when  they  have  fallen  thus  low,  have  often  no 
means  of  subsistence  except  through  a resumption  of  their  vicious  mode 
of  life.  The  treatment  we  suggest  may  afford  them  some  chance  of 
regaining  a respectable  existence. 

(h)  Adults  Repeatedly  Becoming  Chargeable  through  Wilful  Neglect 
or  Misconduct. — The  last  class  of  cases  which  we  have  to  consider  are 
those  in  which  there  appears  to  be  no  hope  of  applying  beneficial  con- 
tinuous treatment,  except  under  conditions  of  discipline  and  deterrence, 
such  as  could  more  efficiently  and  more  suitably  be  exercised  by  an 
authority  other  than  the  Public  Assistance  Authority. 

We  have  accordingly  recommended  that  persons  should  be  committed 
to  a Detention  Colony  ” under  the  Home  Office,  for  any  period  between 
six  months  and  three  years,  who  have  been  guilty  of  wilful  and  per- 
sistent repetition  within  a given  period  of  any  of  the  following 
offences . — 

(1)  Wilful  refusal  or  neglect  of  persons  to  maintain  themselves  or 
their  families  (although  such  persons  are  wholly  or  in  part  able  to 
do  so),  the  result  of  such  refusal  or  neglect  being  that  the  persons 
or  their  families  have  become  chargeable  to  the  Public  Assistance 
Authority. 

(2)  Wilful  refusal  on  the  part  of  a person  receiving  assistance,  to 
perform  the  work  or  to  observe  the  regulations  duly  prescribed  in 
regard  to  such  assistance. 

(3)  Wilful  refusal  to  comply  with  the  conditions,  laid  down  by  the 
Public  Assistance  Authority,  upon  which  assistance  can  be  obtained, 
with  the  result  that  a person’s  family  thereby  becomes  chargeable. 

(4)  Giving  way  to  gambling,  drink,  or  idleness,  with  the  result 
that  a person  or  his  or  her  family  thereby  becomes  chargeable. 

The  results  of  this  provision  will  be,  we  hope,  that  the  loafer,  the 
“ in-and-out,”  the  person  who  neglects  his  family,  or  who  makes  them 
chargeable  owing  to  habits  of  gambling,  drink,  or  idleness,  etc.,  etc.,  will 
be  submitted  to  a course  of  severe  discipline  and  training,  which,  even  if 
it  does  not  restore  the  man  to  a comparative  state  of  industrial  efficiency, 
will  at  the  least  for  a certain  period  prevent  him  from  further  demorali- 
sation, and  will  to  some  extent  deter  both  himself  and  others  from 
indulging  in  the  vice  or  habit  responsible  for  his  downfall. 

{B)  Procedure  for  Obtaining  Order  for  Continuous  Treatment  for 
Classes  I.  and  II.  and  Class  III.  {a). 

152.  We  will  now  consider  the  procedure  by  which  an  Order  for  Con- 
tinuous Treatment  should  be  obtained,  and  also  what  the  effects  of  that 
Order  should  be. 

It  has  been  suggested  that  in  certain  cases  an  Order  for  Detention  or 
Continuous  Treatment  should  be  an  administrative  matter  in  the  hands 
of  the  Public  Assistance  Authority,  just  as  the  Guardians  now  have 
power  to  detain  certain  paupers  for  short  periods  in  the  Workhouse 
It  must  be  remembered,  however,  that  the  Continuous  Treatment  which 
we  now  propose  would  extend  in  some  cases  to  three  years.  We  feel, 
therefore,  that  a proposal  to  commit  a person  to  compulsory  control  for 
such  a period  on  a mere  Order  of  the  Public  Assistance  Authority  might 
meet  with  great  opposition,  and  would  not,  in  the  present  state  of 
public  opinion,  be  accepted.  We  therefore  propose  that  in  all  these 
cases  an  Order  for  Continuous  Treatment  should  only  be  obtainable 
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after  an  application  on  behalf  of  the  Public  Assistance  Authority  to 
Justices  of  the  Peace  and  upon  such  Justices  being  satisfied  that  the 
conditions  which  we  have  specified  as  rendering  persons  liable  to  con- 
tinuous treatment  have  been  fulfilled.  In  making  these  suggestions  we 
have  in  mind  the  existing  procedure  under  the  Public  Health  Act,  1875 
(Sect.  124),  and  the  Infectious  Disease  Prevention  Act,  1890  (Sect.  12), 
under  which  persons  suffering  from  certain  diseases  can  be  removed  to 
or  detained  in  infectious  hospitals  on  a Justice’s  order.  We  do  not 
think  that  the  application  for  an  Order  for  Continuous  Treatment  need 
be  made  in  open  Court;  but  we  would  allow  an  appeal  to  Quarter 
Sessions.  Such  appeal,  however,  should  not  be  allowed  to  interfere 
with  the  temporary  validity  of  the  Order. 

We  have  suggested  that  cases  of  inebriety  should  be  dealt  with  as  far 
as  possible  in  their  earlier  stages,  on  the  ground  that  the  inebriate  is 
reducing  himself  and  his  family  to  such  straits  that  he  will  have  to 
apply  to  the  Public  Assistance  Authorities  for  maintenance.  We  have 
already  drawn  attention  to  the  recent  report  of  the  Departmental 
Committee  on  the  subject  generally,  with  which  we  are  in  substantial 
agreement. 

(C)  Effect  of  an  Order  for  Continuous  Treatment. 

153.  Persons  against  whom  an  Order  for  Continuous  Treatment  had 
been  obtained  would  be  under  continuous  control  for  the  period  named 
in  the  Order,  or  for  a lesser  period,  if  the  Public  Assistance  Authority 
were  satisfied  that  the  conditions  which  had  given  rise  to  the  order  had 
ceased  to  exist. 

It  would  not  always  be  necessary  that  the  control  of  the  Public 
Assistance  or  other  Authority  should  be  exercised  for  the  whole,  or  in 
some  cases,  for  any  part  of  the  period  in  an  institution.  For  instance, 
it  would  be  within  our  view  of  what  was  right  that  an  able-bodied  man 
in  a Detention  Colony  might  be  let  out  from  such  colony  before  the 
expiry  of  his  Order  for  Continuous  Treatment,  on  condition  of  reporting 
himself  periodically  to  the  Public  Assistance  Authority,  in  order  to 
test  the  progress  he  had  made  in  overcoming  the  habit  which  had  led 
to  his  detention.  If  necessary,  however,  the  issue  of  an  Order  for 
Continuous  Treatment  would  empower  the  Public  Assistance  Authority 
to  remove  the  cases  to  which  the  Order  applied  to  an  institution  and  to 
detain  them  in  such  institution  for  the  whole  period  of  the  Order. 

154.  Our  survey  of  the  evils  and  futilities  of  the  present  system 
convinces  us  that  it  is  not  possible  to  deal  humanely,  adequately,  and 
restoratively  with  the  cases  we  are  considering  unless  there  is  power 
to  give  them  continuous  treatment  under  conditions  which  can  be 
enforced. 

(80).  Settlement  and  Removal.* 

155.  Theoretically,  there  is  much  to  be  said  in  favour  of  the  proposal 
to  abolish  the  Law  of  Settlement  and  Removal.  From  a practical  point 
of  view,  however,  there  is  much  to  be  said  against  its  entire  abolition, 
and,  accordingly,  until  experience  has  been  gained  of  the  work  of  our 
new  organisation  of  Public  Assistance,  we  think  it  better  to  retain  the 
law,  but  in  a modified  and  simplified  form.  The  specific  recommenda- 
tions we  make  are  : — 

(a)  That  the  County  or  County  Borough  shall  be  the  area  for  all 
_purposes  of  settlement  and  removal. 

*'C/.  Part.^VIIir,  Chapter”2. 


PART  IX. 


REVIEW  OF  EXISTING  CONDITIONS  AND  PROPOSED  CHANGES.  243 

(6)  That  the  forms  of  settlement  be  reduced  to  four,  viz.  : — 
Birth. 

Parentage. 

, Marriage. 

Residence. 

(c)  That  a settlement  be  acquired  by  one  year’s  residence  in  a 
County  or  County  Borough. 

(cl)  That  the  Local  Government  Board  determine  all  cases  of 
disputed  settlement  unless  the  Board  consider  that  a particular 
case  should  be  decided  in  a Court  of  Law. 

(e)  That  there  be  reciprocity  of  removal  as  between  England, 
Scotland  and  Ireland. 

If  these  changes  be  given  effect  to,  the  labour  of  inquiry,  the  cost  of 
litigation,  and  the  hardship  of  removal  under  the  existing  law  will  be 
very  greatly  diminished.  We  would  thus  hope  that  most  of  the 
objections  to  the  law  would  be  met.  But,  if  experience  showed  that 
total  abolition  of  the  law  was  preferable,  that  course  might  be  adopted 
later. 

(31).  Vaccination  and  Registration  of  Births,  etc. 

156.  If  the  Boards  of  Guardians  are  abolished,  and  their  Poor  Law 
functions  are  transferred  to  a Statutory  Committee  of  the  County  and 
County  Borough  Councils,  their  duties  in  connection  with  vaccination 
and  registration  of  births,  etc.,  which  are  altogether  extraneous  to  the 
work  of  public  assistance,  should  be  handed  over  to  the  committees  of 
those  councils  dealing  with  kindred  matters.  The  Registrar-General 
considers  that  a closer  relation  between  the  Sanitary  and  Registration 
Districts  is  highly  desirable,  and  has  furnished  us  with  a Memorandum 
containing  a proposal  having  this  object  in  view. 

(32).  Compounding  for  Rates."^ 

157.  A survey  of  the  evidence  upon  the  subject  of  Compounding  for 
Rates  submitted  to  the  Local  Taxation  Commission  as  well  as  to  our- 
selves has  convinced  us  of  the  desirability  of  the  direct  payment  of 
rates  by  those  who  elect  Local  Authorities ; and  although  we  are  well 
aware  of  the  difficulties  which  would  prevent  a sudden  abolition  of  the 
compounding  system,  we  are  fully  persuaded  that  it  should  be  reduced 
to  the  lowest  possible  limit.  This  would  involve  more  careful  and 
detailed  arrangements  for  the  direct  collection  of  rates  ; but  in  the  long' 
run  the  community  would  benefit  not  only  from  less  extravagant 
administration,  but  from  a more  active  and  intelligent  interest  in  local 
self-government  on  the  part  of  the  electorate.  If  this  policy  were 
pursued,  it  might  also  be  found  desirable  to  modify  the  provisions  of 
the  Poor  Rate  Assessment  and  Collection  Act  of  1869,  in  the  direction 
of  reducing  the  limit  of  rateable  value  for  compounding  purposes. 

(33).  The  Compilation  of  the  Statistics  of  Public  Assistance.! 

158.  The  marshalling  and  interpretation  of  the  mass  of  statistical 
evidence  on  the  subject  of  our  inquiry  has  been  a matter  of  some 
difficulty.  Notwithstanding  the  many  Poor  Law  statistical  returns 
issued  periodically  we  found  it  essential  to  call  for  further  statistical 
information.  Reference  is  made  elsewhere  to  the  various  statistics  we 
obtained,  and  to  which  we  attach  considerable  value.  Most  important, 
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perhaps,  was  the  Return  of  the  persons  relieved  during  the  twelve 
months  ended  September  30th,  1907,  and  of  the  periods  and  recurrence 
of  their  relief.  The  results  of  this  Return  have  thrown  a flood  of  light 
upon  the  character  of  the  pauper  population,  and  they  reveal  in  a 
striking  manner  the  varying  problems  which  confront  the  Poor  Law 
Authorities.  On  the  one  hand  there  are  cases  in  which  relief  has  been 
obtained  on  four  or  five  different  occasions  during  the  year  whilst  not 
extending  to  a period  of  one  week  in  the  total,  and  on  the  other  hand 
there  are  the  many  cases  chargeable  uninterruptedly  throughout  the 
year.  Between  those  extremes  all  manner  of  cases  are  to  be  found, 
cases  of  the  merest  touch  with  the  Poor  Law,  persistently  recurring 
cases,  and  cases  of  protracted,  though  not  permanent  relief.  So  import- 
ant do  we  consider  this  information  that  we  recommend  the  collection 
at  regular  intervals  of  statistics  upon  the  same  lines. 

We  also  recommend  the  regular  compilation  of  medical  and  age 
statistics,  an  amendment'in  the  principle  of  classification  according  to 
physical  ability  and  special  Returns  as  to  the  cost  of  various  classes  of 
persons  relieved  and  of  various  methods  of  relief. 

(34).  CONSTRUGTIVE  RELIEF  IN  THE  CASE  OF  THE  AFFLICTED." 

159.  We  suggest  an  extension  of  the  exceptions  to  the  rule  of  con- 
structive pauperism.  Under  the  existing  law  a man  or  a wfidow  whose 
dependents  receive  relief  is  considered  to  be  constructively  relieved  and 
may  be  disfranchised.  If,  however,  the  dependent  be  blind,  or  deaf  and 
dumb,  this  rule  does  not  apply,  and  we  think  that  similar  exceptions 
should  be  made  in  the  case  of  the  mentally  defective,  epileptic,  lame, 
deformed,  and  crippled,  provided  that  the  assistance  rendered  from 
public  funds  to  or  on  account  of  the  afflicted  wife  or  child  is  occasioned 
by  such  infirmity.  It  will  be  seen  that  this  extension  has  an  important 
bearing  on  the  question  of  disfranchisement  on  account  of  relief. 

(35).  Temporary  Commission,  etc. 

160.  If  our  proposals  are  accepted  and  passed  into  law,  we  recommend 
that  a small  Temporary  Commission  working  under  the  Local  Govern- 
ment Board  be  appointed  composed  of  persons  of  administrative  ex- 
perience, who  sliould  place  themselves  in  direct  communication  with  the 
Local  Authorities  with  a view  to  securing  the  early  and  effective  develop- 
ment of  the  new  system.  The  appointment  of  such  a Commission  and  a 
definition  of  their  powers  and  objects  should,  in  our  judgment,  be  made 
part  of  the  Act  reforming  the  present  Poor  Law  system. 

We  do  not  feel  called  upon  to  set  out  in  much  detail  the  transitional 
arrangements  which  may  be  necessary  to  carry  the  reforms  we  suggest 
into  operation,  and  we  believe  that  it  would  not  even  be  possible  to  do 
so  in  an  Act  of  Parliament. 

We  assume  that  the  Local  Government  Board  will  be  given  the  widest 
possible  discretion  to  make  all  orders  and  regulations  which  may  be 
necessary,  and  to  take  any  steps  which,  in  their  opinion  and  upon  the 
advice  of  the  Temporary  Commission,  may  be  required  to  remove  any 
difficulties  arising  in  the  establishment  of  the  new  authorities  and  the 
organisation  of  their  work.  There  are  one  or  two  points,  however, 
which  we  must  notice.  We  believe  that  the  appointed  day  upon  which 
the  new  bodies  will  be  constituted  and  the  expenses  will  become  charge- 
able upon  the  new  areas,  cannot  be  earlier  than  the  commencement  of 
the  financial  year  next  ensuing  after  the  passing  of  the  Act.  But  we 
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see  no  necessity  for  any  similar  postponement  in  the  formation  of  the 
Labour  Exchanges,  and  the  appointment  of  the  Central  organisation  to 
control  them.  In  our  opinion,  this  part  of  our  proposal  might  be  em- 
bodied in  a separate  Bill  which  should  be  passed  at  the  earliest  possible 
date.  It  will,  of  course,  be  understood  that  the  new  Public  Assistance 
Authority  and  their  Committees  will,  on  the  appointed  day,  take  over 
the  existing  Poor  Law  institutions  and  officers,  and  will  carry  on  the 
work  of  relief. 

(36).  Our  Proposals  in  relation  to  Scotland. 

161.  The  case  of  Scotland  will  be  dealt  with  in  a separate  report  which 
is  being  prepared,  and  will  be  issued  as  soon  as  possible.  The  Poor  Law 
system  of  Scotland  is  in  many  respects  essentially  different  from  those 
of  England  and  Ireland.  For  example: — 

1.  The  area  of  Poor  Law  Administration  in  Scotland  is  the  parish. 
The  parish  is  also  the  area  for  educational  purposes. 

2.  The  Parochial  Boards  established  under  the  Poor  Law  Act,' 
1845,  for  administering  the  Poor  Laws  were  superseded  as  recently 
as  1894  by  Parish  Councils — the  present  authority — and  these 
Councils  discharge  other  functions  besides  those  connected  with  the 
relief  of  the  poor. 

3.  An  able-bodied  person  is  not  legally  entitled  to  poor  relief. 

4.  The  form  of  relief  granted  (although  not  to  the  same  extent  in 
the  large  burghal  parishes)  is  mainly  outdoor  relief. 

162.  It  is  thus  apparent  that,  while  the  principles  of  the  scheme  of 
Public  Assistance  which  we  have  recommended  for  England  may  be 
applied  to  Scotland,  considerable  modifications  will  in  any  case  be  re- 
quired. It  is  also  to  be  observed  that,  so  recently  as  1904,  a Depart- 
mental Committee  of  the  Local  Government  Board  for  Scotland  took 
evidence  and  reported  on  the  system  of  Poor  Law  Medical  Relief  and  on 
the  Rules  and  Regulations  for  the  management  of  Poorhouses  in  Scot- 
land. Further,  the  administration  of  medical  relief  in  Scotland  is  not 
on  all-fours  with  the  practice  of  England.  For  instance,  in  Scotland, 
there  is  an  obligation  resting  on  the  Sanitary  Authority  to  deal  with  and 
control  Pulmonary  Phthisis  as  an  infectious  disease  in  terms  of  the 
Public  Health  Statutes.  It  would  be  inadvisable  to  alter  that  law  which' 
is  now  in  operation,  and  there  may  therefore  be,  in  this  and  other  respects, 
deviation  as  regards  Scotland  from  the  principles  and  scheme  which  we 
have  proposed  for  England. 

163.  The  Unemployed  Workmen  Act  of  1905  applies  to  Scotland  as 
well  as  to  England,  and  although  we  are  aware  that  the  conditions  and 
the  methods  of  administration  are  not  wholly  identical  in  the  two 
countries,  we  think  that,  in  the  main,  our  recommendations  as  regards 
the  unemployed  and  relief  of  distress  are  applicable  equally  to  Scotland 
and  England.  The  sections  of  our  Report  describing  the  preventive 
measures  which  we  propose,  such  as  the  decasualisation  of  labour,  the 
establishment  of  a national  system  of  labour  exchanges,  and  the  institu- 
tion of  a system  of  insurance  against  unemployment  are  of  general 
application,  and  could  be  put  in  operation  simultaneously  in  England 
and  Scotland. 

(37).  Our  Proposals  in  relation  to  Ireland. 

164.  We  also  deal  in  a separate  volume  with  Poor  Law  administration 
in  Ireland.  The  Poor  Laws  of  England  and  Ireland  have  much  in 
common,  on  many  points  they  arc  identical.  Thus  we  have  often  found 
that  the  experience  of  one  country  suggests  a reform  in  the  other,  and 
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it  may  be  convenient  to  state  here  that  we  intend  that  our  recommenda- 
tions in  regard  to  the  extension  or  areas,  the  constitution  of  the  new 
authorities,  and  the  classification  of  institutions  should  apply  equally  to 
both.  At  the  outset  of  our  inquiry  we  found  that  a Vice-Regal  Com- 
mission had  lately  reported  on  several  points  in  connection  with  Poor 
Law  administration  in  Ireland,  and  had  formulated  certain  proposals  for 
reform.  The  Commissioners  were  men  of  great  experience  and  wide 
local  knowledge,  and  their  recommendations  appear  to  have  received 
general  support  throughout  the  country.  We  are  greatly  indebted  to 
their  Report,  so  much  so  that  we  have  not  thought  it  necessary  to  take 
any  further  evidence  on  matters  with  which  they  had  dealt  exhaustively. 
But  we  visited  Ireland  in  order  to  make  ourselves  acquainted  with  the 
existing  state  of  things,  and  some  reports  on  the  institutions,  etc.,  in 
difierent  parts  of  the  country  will  be  found  in  the  Appendix.  Our 
scheme,  it  will  be  seen,  in  the  main  falls  in  with  the  views  of  the  Vice- 
Regal  Commission,  and  although,  in  recommending  the  abolition  of 
Boards  of  Guardians  and  the  substitution  of  Statutory  Committees,  we 
have  carried  the  reform  a step  further  than  the  Vice-Regal  Commis- 
sioners have  gone,  still  we  believe  this  will  be  found  on  the  whole  to  be 
an  advantage,  as  it  will  secure  that  the  authority  which  provides  the 
funds  for  the  relief  of  the  poor  will  also  be  responsible  for  their 
administration. 

It  is  true  that  the  suggestion  of  the  Irish  Commissioners  to  revert  to 
the  old  District  Electoral  Division  as  the  area  of  rating  for  outdoor 
relief  would  not  harmonise  with  the  general  principle  of  central  county 
administration  we  have  outlined.  But  now  that  the  Old-Age  Pensions 
Act  has  so  greatly  restricted  the  sphere  of  out-relief,  this  will  become  a 
minor  consideration.  Moreover  we  believe  that  in  practice  the  experi- 
ment of  collecting  separate  rates  over  different  areas  for  indoor  and 
outdoor  relief  might  be  found  difiiculb  of  application. 

165.  Save  as  regards  their  proposals  afiecting  outdoor  relief,  and  the 
retention  of  the  old  Boards  of  Guardians  to  administer  the  county  rates 
for  the  relief  of  the  poor,  we  find  ourselves  generally  in  accord  with  the 
recommendations  summed  up  in  the  concluding  chapters  of  the  Vice- 
Regal  Commissioners’  Report,  and  it  appears  clear  that  the  statutory 
enactment  required  to  give  effect  to  our  scheme  of  Poor  Law  reform 
would,  if  extended  to  Ireland,  be  found  to  give  legislative  authority  for 
carrying  out  the  almost  identical  reforms  in  Ireland  which  were  recom- 
mended by  the  Commissioners  in  1906. 

166.  We  do  not  suggest  that  our  transitional  arrangements  for  the 
relief  of  temporary  exceptional  distress  should  be  applied  to  Ireland. 
The  Local  Government  (Ireland)  Act  of  1898  has  already  made  provision 
for  any  temporary  emergencies  which  may  arise,  by  a system  which  is 
no  doubt  better  suited  to  the  requirements  of  an  agricultural  country 
like  Ireland  than  that  which  we  propose  for  the  relief  of  distress  in 
centres  of  industrial  population  in  England. 

Our  separate  Report  in  regard  to  Ireland  will  fully  describe  the  differ- 
ences between  the  English  and  the  Irish  Poor  Law  systems,  and  will 
explain  in  detail  the  application  of  the  suggested  reforms  to  Ireland. 

(88).  Conclusion. 

167.  The  proposals-we  make  cover  a large  field  of  administration,  will 
eonfiict  with  many  old  traditions,  and  will  take  time  before  they  can 
come  into  really  effective  operation.  But  the  evils  we  have  had  to 
describe  are  so  widespread  and  deep-rooted,  and  form  so  integral  a part 
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of  the  social  life  of  the  country,  that  no  remedies  less  in  scope  or  in  force 
would  in  our  judgment  be  sufficient. 

168.  But  great  as  are  the  administrative  changes  which  we  propose, 
and  costly  as  some  of  the  new  establishments  may  be,  we  feel  strongly 
that  the  pauperism  and  distress  we  have  described  can  never  be  success- 
fully combated  by  administration  and  expenditure.  The  causes  of 
distress  are  not  only  economic  and  industrial ; in  their  origin  and  charac- 
ter they  are  largely  moral.  Government  by  itself  cannot  correct  or 
remove  such  influences.  Something  more  is  required.  The  co-operation, 
spontaneous  and  whole-hearted,  of  the  community  at  large,  and  especially 
of  those  sections  of  it  which  are  well  to-do  and  free  from  the  pressure 
of  poverty,  is  indispensable.  There  is  evidence  from  many  quarters  to 
show  that  the  weak  part  of  our  system  is  not  want  of  public  spirit 
or  benevolence,  or  lack  of  funds  or  of  social  workers,  or  of  the  material 
out  of  which  these  can  be  made.  Its  weakness  is  lack  of  organisation, 
of  method,  and  of  confidence  in  those  who  administer  the  system.  We 
have  so  framed  the  new  system  as  to  invite  and  bring  into  positions  of 
authority  the  best  talent  and  experience  that  the  locality  can  provide. 
In  addition  to  those  vested  with  such  authority  we  have  left  a place  in 
the  new  system  for  all  capable  and  willing  social  workers ; but  they 
must  work  in  accord,  under  guidance,  and  in  the  sphere  allotted  to 
them. 

169.  Great  Britain  is  the  home  of  voluntary  effort,  and  its  triumphs 
and  successes  constitute  in  themselves  much  of  the  history  of  the 
country.  But  voluntary  eflbrt  when  attacking  a common  and  ubiquitous 
evil  must  be  disciplined  and  led.  We  have  here  to  learn  a lesson  from 
foreign  countries  whose  charitable  and  social  organisations,  notably  in 
France,  Germany,  Belgium,  and  Holland,  work  under  official  guidance 
with  efficacy,  promptitude,  and  success.  Looking  at  the  voluntary 
resources  and  societies  at  our  disposal  there  is  every  reason  to  believe 
that  we  can  vie  with  and  surpass  any  results  obtained  abroad.  To  this 
end  it  is  organisation  we  need,  and  this  organisation  we  now  suggest. 

170.  There  are  other  forms  of  assistance  and  prevention  which  we 
hope  this  Report  may  evoke  from  certain  sections  of  society  whose 
attitude  hitherto  has  not  been  helpful.  “ Example  is  the  school  of  man- 
kind,” and  this  aphoi  ism  was  never  truer  than  in  these  days  of  publicity. 
In  very  community  the  mode  of  life,  the  habits  and  the  expenditure  of 
the  rich  and  ostentatious,  reflect  and  reproduce  themselves  in  the  lower 
grades  of  society.  Witness  after  witness  has  noted  the  extravagance  in 
dress,  the  restless  craving  for  amusement,  the  increasing  time  spent  in 
watching  sports  or  games — in  a word,  the  subordination  of  the  more 
serious  duties  of  life  to  the  frivolity  and  amusements  of  the  moment. 
These  are  habits  which  cannot  exist  side  by  side  with  thrift,  self- 
restraint,  and  self-improvement.  In  the  judgment  of  these  witnesses 
these  habits  are  largely  responsible  for  much  ot‘  modern  pauperism  and 
distress.  A reform  in  these  respects  is  required.  May  it  not  be  fairly 
urged  that  to  be  effective  and  rapid  the  lead  and  example  should  be 
given  from  above  ? 

171.  But  over  and  above  these  we  must  notice  two  other  causes  which 
exercise  a subtle  but  important  influence — we  mean  irregularity  of 
demand  and  the  confusion  which  exists  in  the  minds  of  many  consumers 
between  cheapness  and  low  price  : — 

(1)  It  is  perhaps  Utopian  to  imagine  that  men  and  women  will 
ever  free  themselves  from  the  bondage  of  fashion,  and  indeed  its 
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power  seems  to  be  greater  now  than  ever.  But  fashion  with  its 
incessant  changes  exercises  a powerful  influence  on  production.  The 
lace-trade  at  Nottingham  may  be  cited  as  a typical  case.  The 
popular  use  or  disuse  of  lace  determines  to  a large  extent  the 
amount  of  employment  in  Nottingham,  which  is  thus  dependent  on 
a demand  of  which  it  can  only  be  said  with  certainty  that  it  is 
irregular. 

(2)  It  was  laid  down  by  Adam  Smith  that  the  consumer  is  the 
best  judge  of  the  quality  of  a product,  and  the  dictum  had  an  im- 
portant bearing  on  legislation.  But  experience  shows  that  man}^ 
people,  and  the  working  classes  themselves  at  least  as  much  as  any 
other,  prefer  commodities  which  are  not  durable,  and  which  have 
the  apparent  advantage  of  being  low  priced.  It  is  in  the  pro- 
duction of  such  commodities  that  much  of  the  worst  paid  labour 
is  employed.  Furniture  and  clothing  are  prominent  examples,  but 
the  list  might  be  greatly  enlarged.  If  consumers  could  be  induced 
to  spend  their  money  thoughtfully  on  articles  of  permanent  value, 
and  of  real  use,  many  of  the  labour  problems  of  the  day  would  be 
in  a fair  way  towards  solution. 

172.  In  our  analysis  of  the  modern  development  of  industry  we  have 
drawn  attention  to  the  inherent  evils  of  casual  and  intermittent  em- 
ployment upon  those  so  engaged.  We  are  convinced  that  the  reason 
why  the  bulk  of  those  employing  this  kind  of  labour  have  made  no 
serious  or  combined  eflbrt  to  mitigate  its  evils  is  that  they  are  unaware 
of  their  magnitude.  We  hope  to  remove  from  all  sections  of  society 
this  unconsciousness  of  and  unconcern  in  the  wants,  the  failings  and  the 
suflerings  of  those  outside  their  immediate  circle,  and  to  replace  them 
by  knowledge,  sympathy  and  co-operation. 

173.  “ Land  of  Hope  and  Glory  ” is  a popular  and  patriotic  lyric  sung 
each  year  with  rapture  by  thousands  of  voices.  The  enthusiasm  is 
partly  evoked  by  the  beauty  of  the  idea  itself,  but  more  by  the  belief 
that  Great  Britain  does,  above  other  countries,  merit  this  eulogium,  and 
that  the  conditions  in  existence  here  are  such  that  the  fulfilment  of  hope 
and  the  achievement  of  glory  are  more  open  to  the  individual  than  in 
other  and  less  favoured  lands.  To  certain  classes  of  the  community 
into  whose  moral  and  material  condition  it  has  been  our  duty  to  enquire, 
these  words  are  a mockery  and  a falsehood.  To  many  of  them,  possibly 
from  their  own  failure  and  faults,  there  is  in  this  life  but  little  hope, 
and  to  many  more  “glory”  or  its  realisation  is  an  unknown  ideal.  Our 
investigations  prove  the  existence  in  our  midst  of  a class  whose  con- 
dition and  environment  are  a discredit,  and  a peril  to  the  whole  commu- 
nity. Each  and  every  section  of  society  has  a common  duty  to  perform 
in  combating  this  evil  and  contracting  its  area,  a duty  which  can  only 
be  performed  by  united  and  untiring  eflbrt  to  convert  useless  and  costly 
inefficients  into  self-sustaining  and  respectable  members  of  the  commu- 
nity. No  country,  however  rich,  can  permanently  hold  its  own  in  the 
race  of  international  competition,  if  hampered  by  an  increasing  load  of 
this  dead  weight ; or  can  successfully  perform  the  role  of  sovereignty 
beyond  the  seas,  if  a portion  of  its  own  folk  at  home  are  sinking  below 
the  civilization  and  aspirations  of  its  subject  races  abroad. 

We  have  from  the  outset  worked  under  the  knowledge  that  it  was 
necessary  to  report  upon  the  questions  referred  to  us  in  time  to  guide 
impending  legislation.  The  pressure  thus  imposed  compelled  us  to 
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accelerate  our  proceedings  and  in  consequence  we  have  not  been  able  to 
give  to  all  the  subjects  brought  under  our  cognisance  the  time  and 
investigation  we  desire.  Even  so  it  would  have  been  quite  impossible 
for  us  to  have  compressed  our  work  into  a period  of  three  years,  but  for 
the  exceptional  assistance  we  have  received  from  the  staff  placed  at  our 
disposal.  This  staff,  though  small  for  the  burden  of  work  imposed  upon 
it,  was  admirably  organised  and  skilfully  handled.  The  arranging, 
distribution,  annotation,  and  correction  of  the  vast  masses  of  evidence 
and  papers  brought  before  us  was  daily  performed  with  unfailing 
punctuality  and  precision. 

Our  Secretary,  Mr.  Duff,  of  the  Local  Government  Board,  displayed 
great  organising  power,  a clear  judgment,  and  a complete  grasp  of  the 
problems  involved.  His  tact,  energy,  and  enthusiasm  have  gone  far  to 
smooth  the  way  and  lighten  the  work  of  the  Commission. 

Of  our  Assistant  Secretaries,  Mr.  Jeffrey,  of  the  Scottish  Local 
Government  Board,  over  and  above  the  invaluable  assistance  which  he 
gave  to  us  in  all  matters  relating  to  Scotland,  has  throughout  been 
fertile  in  suggestions,  as  well  as  clear  and  accurate  in  his  handling  of 
detail. 

Mr.  Craven,  of  the  Statistical  Department  of  the  Customs,  to  whose 
conversance  with  statistical  methods  we  are  specially  indebted,  has 
shown  conspicuous  ability  in  dealing  with  these  and  with  all  the  other 
matters  that  have  come  under  his  charge. 

We  desire  to  bring  to  the  notice  of  the  heads  of  their  respective 
Departments  our  strong  sense  of  the  value  of  the  services  which  these 
gentlemen  have  rendered  to  the  Commission. 

All  which  We  Humbly  Submit  for  Your  Majesty’s  Gracious 

Consideration. 

(Signed)  - GEORGE  HAMILTON, 

DENIS  KELLY, 

H.  A.  ROBINSON, 

S.  B.  PROVIS, 

F.  H.  BENTHAM, 

ARTHUR  DOWNES,* 

THORY  GAGE  GARDINER, 
CHARLES  S.  LOCH,*f 
J.  PATTEN  MACDOUGALL, 
THOMAS  HANCOCK  NUNN,** 
L.  R.  PHELPS, 

W.  SMART, 

HELEN  BOSANQUET,*! 
OCTAVIA  HILL.*: 

R.  G.  DUFF,  Secretary. 

JOHN  JEFFREY,  Assistant  Secretary. 

EDWARD  J.  E.  CRAVEN,  Assistant  Secretary. 

Ath  February^  1909. 

* I sign,  subject  to  the  reservations  stated  in  my  Memorandum  below  (p.  279),  and 
I desire  to  detach  myself  from  the  schemes  of  new  administrative  machinery  proposed 
in  the  Report. 

(Signed)  ARTHUR  DOWNES. 

Subject  to  Memorandum  on  page  287. 

Subject  to  Memorandum  on  page  288. 

**  Subject  to  Memoranda  on  pages  290  and  .3.85. 

For  Separate  Report  signed  by  the  Rev.  Prebendary  H.  Russell  Wakefield,  Mr.  Francis 
Chandler,  Mr.  George  Lansbury,  and  Mrs.  Sidney  Webb,  see  Vol.  III. 
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(A)  The  Local  Government  Board  and  its  Officers.  {See  Part  lY., 
Chap.  I.,  and  Part  IX.,  4G-64.) 

(1)  The  Central  Authority  should  assume  a more  direct  position  of 
guidance  and  initiative  in  regard  to  the  Local  Authorities.  (IV.,  47.) 

(2)  The  status  of  the  Local  Government  Board  does  not  seem  to  us 
to  be  adequate,  considering  the  importance,  authority,  and  character  of 
the  multifarious  work  it  discharo^es.  We  are  in  full  accord  with  the 
proposal  to  raise  the  salary  and  status  oi  the  head  of  the  Department 
to  that  of  a Secretary  of  State.  (IX.,  47.) 

(3)  We  feel  it  of  great  importance  that  the  staff  of  the  Office  should 
be  adequately  increased  so  as  to  relieve  the  Permanent  Secretary  and 
the  higher  officials  of  the  undue  strain  which  the  present  conditions 
often  impose  upon  them.  (IX.,  48.) 

(4)  The  Division  of  the  Local  Government  Board  which  has  hitherto 
dealt  with  “ the  Relief  of  the  Poor  ” should  in  future  be  known  as  the 
Public  Assistance  Division.  (IV.,  49.) 

(5)  We  recommend  that  there  should  be  closer  co-operation  between 
the  Public  Assistance  Division,  and  the  Statistical  and  Audit  Divisions 
of  the  Local  Government  Board.  Similarly  the  Public  Assistance  Divi- 
sion of  the  Local  Government  Board  should  be  in  close  touch  with  other 
Government  Offices  in  work  in  which  they  are  commonly  interested. 
(IX.,  50.) 

(6)  We  recommend  that  in  future  the  annual  Report  of  the  Public 
Assistance  Division  should  be  printed  and  presented  to  Parliament  in  a 
volume  separate  from  the  rest  of  the  Report  of  the  Local  Government 
Board.  (IX.,  49.) 

(7)  To  assist  the  new  local  authorities  to  understand  the  spirit  of 
their  duties  and  the  intention  of  the  legislature,  the  codification  and 
consolidation  of  existing  Poor  Law  statutes  should  at  once  be  under- 
taken as  well  as  of  the  orders  and  circulars  issued  under  the  authority 
of  those  statutes.  To  expedite  this  work,  we  would  suggest  the  appoint- 
ment of  a small  committee  of  Poor  Law  and  legal  experts  to  sit  con- 
tinuously until  the  task  is  completed.  (IX.,  58.) 

(8)  We  think  also  that  it  would  be  useful  for  the  Central  Authority 
to  issue  or  cause  to  be  issued  a small  manual  of  instructions  for  the 
guidance  of  the  local  authorities.  The  manual  should  contain  a clear 
exposition  of  the  main  features  of  the  law  relating  to  Public  Assistance, 
and  of  the  policy  of  the  Central  Authority  as  laid  down  in  their  orders 
and  circulars.  The  manual  should  be  periodically  revised  and  brought 
up  to  date.  (IX.,  59.) 

(9)  We  trust  that  the  constitution  of  the  new  Local  Authorities  will 
enable  the  Local  Government  Board  to  devolve  upon  them  the  power  to 
give  assent  to  many  individual  cases  of  relief,  such  as  emigration  cases, 
children  sent  to  homes,  etc.  The  devolution  of  such  powers  would 
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lip^hten  the  work  of  the  Local  Government  Board  considerably  and 
advantageously.  (IX.,  60.) 

(10)  The  powers  of  the  Local  Government  Board  under  the  Local 
Authorities  (Expenses)  Act,  1887,  should  be  strictly  limited  to  sanction- 
ing expenditure  after  it  has  been  incurred.  (IV.,  24.) 

(11)  The  Local  Government  Board  at  present  cannot  order  anew  work- 
house  to  be  built  unless  a majority  of  the  Guardians  of  the  union  or  of 
the  owners  and  ratepayers  consent.  It  is  desirable  that  this  limitation 
should  cease,  and  that  the  Board  should  have  power  to  compel  the  local 
authority  to  provide  adequate  buildings  and  adequate  classification. 
(IX.,  61.) 

(12)  The  Local  Government  Board  should  have  power  to  direct  that  a 
particular  class  or  classes  of  paupers  for  whom  there  is  no  suitable  accom- 
modation in  the  area  of  a Public  Assistance  Authority  should  be  removed 
to  and  treated  in  any  available  and  suitable  institution  of  another  Public 
Assistance  Authority.  (IX.,  61.) 

(13)  We  feel  that  a stronger  check  should  be  exercised  than  heretofore 
over  the  cost  of  buildings  erected  by  loan.  To  prevent  extravagance, 
they  should  be  built  more  in  accord  with  some  accepted  plan,  and  care 
should  be  taken  that  the  buildings  are  actually  erected  in  accordance 
with  the  approved  plans,  estimates,  and  quantities  (IX.,  62,  IV.,  204.,  & 
V.,  134).  Cf.  Recommendation  70. 

(14)  The  Local  Government  Board  should  have  power  to  authorise  the 
Public  Assistance  Authority  to  purchase  land  compulsorily  for  the  pro- 
vision or  enlargement  of  institutions.  (IX.,  62.) 

(15)  Previous  to  1894  the  Central  Authority  were  able  through  the 
ex  officio  Guardians  to  carry  on  the  business  if  the  elected  Guardians 
refused  to  act.  Though  we  do  not  contemplate  the  likelihood  of  any  such 
hitch  occurring  as  that  the  new  authority  would  decline  to  act,  it  would 
be  well  that  the  Local  Government  Board  should  be  given  authority  in 
such  a contingency  to  empower  persons  to  exercise  temporarily  all  or 
any  of  the  powers  which  they  may  consider  necessary  for  the  object 
in  view.  (IX.,  63.) 

(16)  We  recommend  that  the  Local  Government  Board  should  be  em- 
powered to  compel  Public  Assistance  Authorities  to  combine  to  provide 
for  certain  classes  of  cases,  when  sufficient  and  suitable  accommodation 
is  not  otherwise  available,  and  failing  agreement  between  the  authori- 
ties  concerned.  (IX.,  64.) 

Grants  in  Aid  of  Local  Taxation. 

(17)  Grants  or  portions  of  grants  in  aid  of  Local  Taxation  should  be 
withheld  from  a County  or  County  Borough  Authority  in  cases  where 
the  Local  Government  Board  reports  that  the  administration,  or  branches 
of  the  administration  of  Public  Assistance  are  not  efficient  (IX.,  67),  and 
the  amount  of  the  grants  should  be  raised  to  £5,000,000,  as  recommended 
by  the  Minority  Report  of  the  Royal  Commission  on  Local  Taxation. 

Inspectors,  Auditors,  etc, 

(17a)  The  staff  of  Medical  Inspectors  should  be  increased.  (V.,  127.) 

(18)  Definite  qualifications  should  be  laid  down  for  the  office  -of 
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General  Inspector,  and  prior  to  appointment  Inspectors  should,  as  a rule, 
be  appointed  Assistant  Inspectors,  and  in  that  capacity  should  have 
opportunities  of  learning  the  character  of  the  administration  of  relief, 
both  legal  and  voluntary.  (IV.,  35.) 

(19)  The  General  Inspectors  should  have  afforded  them  the  help  of 
Assistant  Inspectors,  to  whom  they  might  depute  some  of  their  routine 
and  less  important  duties,  and  should  be  given  the  assistance  of  experts 
when  needed.  (IV.,  33.) 

(20)  We  think  that  for  the  future  the  Inspectors  should  be  authorised 
to  attend,  not  only  the  meetings  of  the  Public  Assistance  Authority, 
but  also  those  of  the  Public  Assistance  Committees  and  sub-committees, 
as  well  as  to  visit  institutions.  They  should  be  ready  to  advise  the 
Public  Assistance  Committee  in  regard  to  the  general  principles  and^ 
methods  of  Public  Assistance  ; they  should,  in  conjunction  with  the 
Assistance  Officers  and  otherwise,  visit  individual  cases,  so  as  to  ascer- 
tain whether  the  Assistance  is  given  under  suitable  conditions.  (IX.,  51.) 

(21)  Upon  appointment  Inspectors  should  receive  written  or  printed 
instructions  as  to  tlieir  duties,  and  such  instructions  should  be  periodi- 
cally revised.  Conferences  should  take  place  between  the  Inspectors, 
at  least  annually,  to  enable  them  to  exchange  views  and  experiences, 
and  thus  to  carry  out  methodically  the  policy  of  the  Department. 
(TX.,  51.) 

(22)  The  present  system  of  audit  should  be  maintained,  on  the  under- 
standing that  persons  appointed  as  Auditors  should  be  experts,  both  in 
the  law  and  in  the  practice  of  the  Poor  Law,  and  should,  as  a rule;  have 
served,  in  the  first  instance,  as  Assistant  Auditors ; Assistant  Auditors 
should,  before  appointment,  be  required  to  show  that  they  have  definite 
qualifications  for  the  post,  both  by  reason  of  their  knowledge  of  the 
general  administration  of  the  Poor  Law  and  by  reason  of  their  pro- 
fessional ability  as  Accountants ; and  as  a rule  the  possession  of  such 
qualifications  should  be  tested  by  examination  or  otherwise.  (IV.,  18.) 

(23)  The  Audit  Staff  should  be  increased.  (IV.,  19.) 

(24)  We  consider  that  the  increase  in  the  number  and  efficiency  of  the 
inspectors  and  auditors  which  we  propose  is  no  more  than  is  essential 
for  the  normal  control  and  supervision  of  the  administration  of  Public 
Assistance.  But  in  addition  we  recommend  that  adequate  funds  should 
be  placed  at  the  disposal  of  the  Local  Government  Board,  to  enable  it 
from  time  to  time  to  undertake  inquiries  or  to  obtain  expert  assistance 
upon  particular  subjects.  (IX.,  53.) 

(B)  The  Local  Authorities  and  their  Officers  (iSee  Part  IV., 
Chap.  2,  and  Part  IX.). 

Magistrates. 

(25)  The  powers  of  Magistrates  to  vivsit  and  report  on  the  state  of 
Workhouses  and  to  order  relief  may  be  regarded  as  obsolete  and  should 
be  abolished.  (IV.,  61.) 

Public  Assistance  Authorities  and  Committees. 

(26)  We  have  separated  the  duties  now  performed  by  Boards  of 
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(B)  The  Local  Authorities  and  their  OvFiCERS-'-cont. 

Guardians  into  two  categories,  and  we  propose  to  call  into  existence  two 
bodies  for  the  discharge  of  the  two  sets  of  functions,  viz.  : (IX.,  20.) 

(1)  A Local  Authority  for  central  administration  and  control 
within  an  enlarged  area. 

(2)  Local  Committees  for  dealing  with  applications,  investigating 
and  supervising  cases,  and  undertaking  such  other  duties  as  may 
be  delegated  by  the  Local  Authority. 

(27)  We  recommend  that  the  new  Local  Authority  shall  be  known  as 
the  Public  Assistance  Authority,  and  that  the  Committees  which  will 
carry  on  its  work  locally  shall  be  known  as  Public  Assistance  Committees. 
(IX.:  3.) 

Area  of  the  PiMic  Assistance  Authority. 

• (28)  The  area  of  the  Public  Assistance  Authority  shall  be  coterminous 

with  the  area  of  the  county  or  county  borough,  and  no  exception  from 
this  principle  shall  be  permissible  unless  the  Local  Government  Board 
is  satisfied  that  such  exception  would,  in  each  particular  case,  be  in  the 
best  interests  of  administration.  (IX.,  7.) 

(29)  Any  union  area,  which  at  present  overlaps  a county  or  county 
borough,  shall  be  divided  up  so  that  each  part  of  it  will  be  attached  for 
Public  Assistance  purposes  to  the  county  or  county  borough  within  the 
boundaries  of  which  such  part  is  at  present  situated.  (IX.,  7.) 

(30)  Any  injustice  or  anomaly  arising  from  this  arrangement  may  be 
remedied  subsequently  by  the  ordinary  procedure  for  altering  county  or 
county  borough  boundaries^  supplemented,  if  necessary,  by  further 
powers  to  the  Local  Government  Board.  (IX.,  7.) 

(31)  Financial  adjustments  necessitated  by  the  partition  of  a union 

area  shall  be  determined  by  agreement  between  the  authorities  con- 
cerned, and,  failing  agreement,  by  arbitration  as  under  Section  62  of  the 
Local  Government  Act,  1888.  (IX.,  7.) 

Constitution  of  the  Public  Assistance  Authority. 

(32)  The  Public  Assistance  Authority  shall  be  a statutory  committee 
of  the  County  or  County  Borough  Council  constituted  as  follows 
(IX.,  23) 

(i.)  One-half  of  the  members  to  be  appointed  by  the  council  of 
the  County  or  County  Borough,  and  the  persons  so  appointed  may 
be  persons  who  are  members  of  the  council. 

(ii.)  The  other  half  of  the  members  to  be  appointed  by  the 
council  from  outside  their  number,  and  to  consist  of  persons  ex- 
perienced in  the  local  administration  of  Public  Assistance  or  other 
cognate  work. 

(iii.)  The  actual  number  of  members  of  the  Public  Assistance 
Authority,  in  each  case  and  from  time  to  time,  to  be  determined  by 
the  Local  Government  Board,  after  consideration  of  a scheme  sub- 
mitted on  the  first  occasion  by  the  council  of  the  County  or  County 
Borough,  and  on  subsequent  occasions  by  the  Public  Assistance 
Authority. 

(iv.)  Women  to  be  eligible  for  appointment  under  either  head 

(»■)  or  (ii-)  
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(33)  One-third  of  the  members  of  the  Public  Assistance  Authority 
shall  retire  each  year,  but  shall  be  eligible  for  reappointment  if  duly 
qualified.  A member  ceasing  to  be  a member  of  County  Council  or 
County  Borough  Council  shall  ipso  facto  cease  to  be  a member  of  the 
Public  Assistance  Authority,  but  shall  be  eligible  for  reappointment  if 
otherwise  qualified.  (IX.,  23.) 

Duties  and  Powers  of  the  Public  Assistance  Authority. 

(34)  The  powers  and  duties  of  the  Public  Assistance  Authority  would, 
subject  to  the  regulations  and  general  control  of  the  Local  Government 
Board,  be  as  follows  : — (IX.,  20.) 

(а)  To  set  up  and  supervise  Public  Assistance  Committees  for 
investigating  and  deciding  applications  for  Assistance,  and  for 
dealing  with  applicants  in  accordance  with  the  regulations  of  the 
Local  Government  Board. 

(б)  To  make  rules  and  standing-orders  for  the  guidance  of  the 
Public  Assistance  Committees. 

(c)  To  dissolve  any  Public  Assistance  Committee  subject  to  the 
assent  of  the  Local  Government  Board. 

(d)  To  organise,  provide  and  maintain  the  institutions  necessary 
for  the  supply  of  sufficient  and  suitable  Assistance  within  their 
area,  or  to  combine  with  other  Public  Assistance  Authorities  for 
that  purpose,  and  to  be  responsible  for  all  contracts  and  stock- 
taking. 

{e)  To  provide  for  the  cost  of  the  administration  of  Public 
Assistance  within  their  area,  and,  generally,  to  undertake  financial 
responsibility  for  such  administration. 

(/)  To  appoint  and  allocate  to  the  Public  Assistance  Committees 
such  officers  as  are  necessary  for  their  work. 

(35)  The  expenditure  which  each  Public  Assistance  Authority  deter- 
mines to  be  required  for  the  administration  of  Public  Assistance  within 
its  area,  should,  in  the  case  of  a County,  be  paid  out  of  the  County  fund 
in  the  same  way  as  the  expenditure  of  a Standing  Joint  Committee  is 
payable  under  Section  30  of  the  Local  Government  Act,  1888,  and  it 
should  be  the  duty  of  the  County  Council  to  provide  for  such  payment 
accordingly.  (IX.,  20.) 

Similarly  in  the  case  of  a County  Borough,  the  expenditure  should  be 
made  payable  by  the  Town  Council  out  of  the  Borough  fund.  (IX.,  20.) 

(30)  Any  loan  required  would  be  raised  by  the  Council  of  the  County 
or  County  Borough  as  the  case  may  be.  (IX.,  20.) 

Areas  of  the  Public  Assistance  Committees. 

(37)  In  the  first  instance  the  areas  of  the  Public  Assistance  Com- 
mittees shall  be  the  union  areas,  (IX.,  24.) 

(38)  Ultimately,  the  areas  of  the  Public  Assistance  Committees  shall 
be  such  as  the  Public  Assistance  Authority,  with  the  consent  of  the 
Local  Government  Board,  shall  prescribe,  and  those  areas  shall  as  far 
as  possible  be  coterminous  with  one  or  more  rural  or  urban  districts. 
(IX.,  24.) 

(39)  Every  union  overlapping  the  boundaries  of  a County  or  County 
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Borough  shall  be  dealt  with  so  that  each  part  of  such  union  entirely 
within  a County  or  County  Borough  shall  be  either  provisionally 
constituted  a separate  Public  Assistance  Committee  area,  or  else  pro- 
visionally attached  to  another  Public  Assistance  Committee  area  within 
the  County  or  County  Borough  in  which  such  part  is  situated,  and  the 
Local  Government  Board  shall  issue  Orders  accordingly.  (IX.,  24.) 

Constitution  of  the  Public  Assistance  Committee. 

(40)  For  each  area  constituted  as  in  Recommendations  37  to  39,  the 
Public  Assistance  Authority  shall  appoint  a Public  Assistance  Com- 
mittee, which  shall  include  a certain  proportion  of  persons  nominated 
by  the  Urban  and  Rural  District  Councils,  and,  where  a Voluntary  Aid 
Committee  has  been  established,  a certain  proportion  nominated  by  that 
Committee.  The  persons  so  nominated  shall  be  experienced  in  the  local 
administration  of  Public  Assistance  or  other  cognate  work  and  shall 
include  a proportion  of  women,  in  our  judgment  not  ordinarily  less 
than  one-third.  One-third  of  the  members  shall  retire  each  year,  but 
shall  be  eligible  for  re-appointment.  (IX.,  26.) 

Duties  of  the  Public  Assistance  Committee. 

(41)  The  following  will  be  the  duties  of  the  Public  Assistance  Com- 
mittee under  rules  laid  down  by  the  Public  Assistance  Authority 
(IX.,  25):- 

{a)  To  make  careful  inquiry  into  the  circumstances  and  condition 
of  all  persons  applying  for  Assistance  within  their  area  with  a view 
to  ascertaining  the  cause  and  nature  of  their  distress. 

(6)  To  review  periodically  the  circumstances  and  condition  of 
persons  in  receipt  of  Assistance. 

(c)  To  investigate  the  means  of  persons  liable  for  maintenance 
and  to  take  the  measures  necessar}^  for  the  recovery  of  the  cost 
of  the  Assistance  given. 

(d)  To  sub-divide  their  area  when  desirable  for  the  purposes  of 
local  Assistance,  subject  to  the  assent  of  the  Public  Assistance 
Authority. 

(e)  To  determine  in  the  case  of  each  person  applying  for  or 
receiving  Public  Assistance  whether  such  person  is  by  law  entitled 
to  such  Assistance. 

{/)  To  decide  upon  the  best  method  of  assisting  applicants  with 
a view  to  removing  the  cause  of  distress. 

((/)  To  co-operate  with  the  Voluntary  Aid  Committee*  with  a' 
view  to  the  assistance  of  cases  of  distress. 

(h)  To  co-operate  with  other  public  and  voluntary  agencies. 

(i)  To  inspect,  supervise,  and  administer  the  Public  Assistance 
Authority’s  institutions  within  their  area  and  such  other  institu- 
tions as  the  Public  Assistance  Authority  shall  direct. 

ij)  To  secure  periodical  visitation  of  all  cases  in  receipt  of  Home 
Assistance. 

(/.;)  To  make  half  yearly  an  estimate  of  their  expenditure  and 
requirements,  and  submit  it  to  the  Public  Assistance  Authority 

Noth. — The  Jioman  figures  at  the  end  of  each  llecommendation  refer  to  the  Parts  of  the 
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who  shall  from  time  to  time  remit  such  sum  or  sums  as  may  be 
necessary. 

(l)  To  control  and  supervise  the  officers  assigned  to  them  by  the 
Public  Assistance  Authority. 

(m)  To  furnish  the  Public  Assistance  Authority  from  time  to 
time  with  such  information  concerning  the  proceedings  and  work 
of  the  Committee  as  the  Authority  may  require. 

(ti)  To  discharge  such  other  duties  as  the  Public  Assistance 
Authority  may,  from  time  to  time,  call  upon  them  to  undertake. 

Scheme  of  Local  Authorities  for  London. 

(42)  We  apply  to  London  the  scheme  drawn  up  for  Counties  and 
County  Boroughs  with  the  following  modifications.  (IX.,  42) : — 

(а)  The  area  for  the  new  Public  Assistance  Authority  would  be 
that  of  the  London  County  Council.  The  areas  of  the  Public 
Assistance  Committees  would  generally  be  the  areas  of  the  existing 
Unions,  though  in  certain  cases  some  readjustment  would  be  neces- 
sary. (IX.,  29.) 

(б)  The  Public  Assistance  Authority  for  London  would  be  a 
Statutory  Committee  of  the  London  County  Council,  with  statutory 
duties.  (IX.,  41.) 

(c)  One-half  of  the  members  of  the  Statutory  Committee  to  be 
nominated  by  the  London  County  Council  either  from  their  own 
number  or  from  outside. 

(d)  One-quarter  of  the  members  of  the  Statutory  Committee  to 
be  appointed  by  the  London  County  Council  from  outside  their 
own  number  and  to  consist  of  persons  of  skill  and  experience  in  the 
administration  of  Public  Assistance  or  other  cognate  work ; 

(e)  One-quarter  of  the  members  of  the  Statutory  Committee  to 
be  nominated  by  the  Local  Government  Board  so  as  to  secure 
representation  on  the  committee  of  such  interests  as  the  medical 
and  legal  professions,  employers  and  working  men,  hospital  adminis- 
tration, charitable  organisations,  etc. 

(/)  We  propose  that  a scheme  on  these  lines  be  drawn  up  by  the 
London  County  Council  and  submitted  to  the  Local  Government 
Board  for  approval.  The  scheme  should  secure  a considerable 
number  (such  as  fifty  or  sixty)  of  members  on  the  committee  and 
the  inclusion  of  a certain  proportion  of  women. 

(43)  The  Statutory  Committee  of  the  London  County  Council  thus  con- 
stituted we  would  call  the  Public  Assistance  Authority  for  London,  and  to 
it  we  would  transfer  the  Poor  Law  work  of  the  Metropolis.  (IX.,  43.) 

(44)  As  in  the  country,  so  in  London,  we  propose  that  the  work 
of  hearing  and  deciding  applications  for  Assistance  shall  devolve  on 
local  Public  Assistance  Committees  to  be  constituted  in  London  as 
follows.  (IX.,  44) : — 

{a)  Each  Public  Assistance  Committee  shall  be  appointed  by  the 
Public  Assistance  Authority,  care  being  taken  that,  amongst  those 
so  appointed,  there  shall  be  included  a certain  proportion  of  persons 
nominated  by  the  Metropolitan  Borough  councils,  and,  where  a 
Voluntary  Aid  Committee  has  been  established  in  a district. 

Note. — The  Roman  jigares  at  the  end  of  each  Recommendation  refer  to  the  Parts  of  the 
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a certain  proportion  nominated  by  that  Committee.  The  persons 
so  nominated  shall  be  experienced  in  the  local  administration  of 
Public  Assistance  or  other  cognate  work  and  shall  include  a certain 
proportion  of  women,  which  proportion  in  our  judgment  should  not 
ordinarily  be  less  than  one-third. 

(6)  One-third  of  the  members  shall  retire  each  year,  but  shall  be 
eligible  for  re-appointment. 

(c)  The  number  of  members  on  the  Public  Assistance  Committees 
should  be  largely  regulated  by  the  area  and  population  of  the 
districts  in  which  they  will  act,  and  should  be  fixed  by  schemes 
submitted  by  the  Public  Assistance  Authority  to  the  Local  Govern- 
ment Board  for  approval.  As  a large  area  will  require  a consider- 
able body  of  members,  such  schemes  should  provide,  if  necessary,  for 
sub-divisions  of  the  Committee,  it  being  understood  that  each  sub- 
committee will  act  in  a smaller  area  as  a section  of  the  Committee. 

(45)  We  also  propose  that  Poor  Law  expenditure  in  London  be  a 
uniform  charge  over  the  whole  area  according  to  rateable  value.  (IX.,  45.) 

Officers  of  the  Local  Authorities.  {See  Part  IV.,  Chap.  3,  and  IX.,  69.) 

(46)  When  a Local  Authority  and  the  Local  Government  Board  concur 
in  the  opinion  that  the  retention  of  any  officer  is,  on  general  grounds, 
detrimental  to  the  administration,  the  Local  Authority  should  have  power 
to  terminate  that  officer’s  appointment  after  proper  notice.  (IV.,  101.) 

(47)  We  think  that  the  Local  Government  Board  should  lay  down 
more  precisely  the  qualifications  for  the  higher  offices  under  the  new 
system.  (IV.,  104.)  No  person  should  be  appointed  as  Clerk  who  has 
not  some  knowledge  and  experience  of  the  Poor  Law,  no  person  as 
superintendent  of  an  institution  who  has  not  had  some  experience  in 
dealing  with  the  classes  which  the  institution  contains,  and  no  person 
as  a relieving  officer  who  has  not  had  some  previous  training  as  an 
assistant  relieving  officer  or  has  not  passed  an  examination  and  obtained 
a certificate  of  an  examining  authority  recognised  by  the  Local  Govern- 
ment Board.  (IV.,  106.) 

(48)  There  should  be  qualifying  examinations  for  the  higher  officers. 
Once  qualifications  for  each  office  are  laid  down,  and  the  Local  Govern- 
ment Board  satisfied  that  they  are  fulfilled,  the  entire  responsibility  for 
the  appointment  of  all  officers  might  be  left  to  the  new  Local  Authorities. 
(IV.,  107.) 

(49)  The  Local  Government  Board  might  sanction  a scale  of  officers’ 
salaries  for  each  Local  Authority,  and  so  long  as  the  salaries,  or  increases 
of  salaries,  were  in  accordance  with  that  scale,  it  should  not  be  necessary 
for  the  Local  Authority  to  require  the  sanction  of  the  Local  Govern- 
ment Board  to  individual  salaries.  (IV.,  107.) 

(50)  A Central  Superannuation  Fund  should  be  established  for  the 
whole  service,  and  in  the  case  of  teachers  transferring  themselves  from 
public  elementary  schools  to  the  Public  Assistance  service  and  vice  versa, 
arrangements  should  be  made  by  which  any  sacrifice  of  pension  is 
avoided.  (IV.,  114.) 

(51)  The  Clerk  of  the  future  or  any  officer  performing  analogous 
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duties  to  any  Local  Authority  shall  not,  save  under  very  exceptional 
circumstances,  and  subject  to  the  consent  of  the  Local  Government 
Board,  be  a part-time  officer.  (IV.,  117.) 

(52)  If  the  General  Workhouse  is  abolished,  each  of  the  specialised 
institutions  which  takes  its  place,  will  require  a Superintendent,  qualified 
by  knowledge  and  experience,  for  its  management.  The  salary  offered 
must  be  sufficient  to  attract  men  not  merely  of  organising  power,  but 
having  the  moral  qualities  necessary  to  develop  the  capacities  of  those 
under  their  charge.  (IV.,  118.) 

(53)  Highly-trained  officers  will  be  required  in  what  are  now  regarded 
as  less  important  posts,  as  e.g.,  that  of  labour  master.  (IV.,  119.) 

(54)  Provision  should  be  made  for  inmates  of  all  denominations  re- 
ceiving religious  administration  and  instruction  from  the  clergy  of  their 
respective  churches.  (IV.,  120.) 

(55)  The  indoor  staff*  should  be  allowed  to  live  out,  where  circum- 
stances permit,  and  so  far  as  is  consistent  with  discipline  and  the  proper 
discharge  of  their  duties.  (IV.,  121.) 

(56)  Where  adequate  relief  is  offered  and  refused,  the  responsibility 
for  the  consequences  arising  from  such  refusal  should  not  rest  with  the 
relieving  officer.  (IV.,  127-8.) 

(57)  The  relieving  officer  must  not  be  burdened  with  too  large  a 
number  of  cases.  In  any  scheme  or  regulations  for  the  administration 
of  relief  in  local  areas,  the  proportion  of  cases  to  officers  should  be 
carefully  and  periodically  revised,  and  pay  stations  should  be  abolished. 
(IV.,  36  ; 130  & 131.) 

(58)  In  some  places  an  officer  might  be  appointed  who,  like  the  In- 
spector of  Poor  in  Scotland,  might  fill  the  position  both  of  Clerk  and 
relieving  officer  with  such  assistance  as  is  necessary.  (IV.,  134,  & IX.,  19.) 

(59)  A Local  Authority  should  not  be  allowed  to  appoint  an  ex-member 
as  a paid  officer,  unless  he  or  she  has  ceased  to  be  a member  of  the  Local 
Authority  for  a period  of,  say,  twelve  months  before  appointment. 
(IV.,  136.) 

(60)  Women  visitors  might  be  employed  for  certain  classes  of  out- 
relief  cases.  (IV.,  142.) 

(61)  A graded  Public  Assistance  Service  should  be  set  up  which  should 
include  all  officers  concerned  with  the  supervision,  control,  and  dis- 
ciplinary treatment  of  the  poor,  including  relieving  officers,  both  male 
and  female,  masters,  matrons  and  superintendents  of  institutions  of 
every  grade,  labour  masters  and  mistresses.  In  this  service  there  should 
be  more  opportunity  of  promotion  from  the  lower  to  the  higher  ranks, 
and  no  question  of  superannuation  should  hinder  the  transfer  of  efficient 
and  promising  officers  from  one  Local  Authority  to  another.  (IV.,  143.) 

(62)  We  have  also  recommended  that  the  officer  referred  to  in  recom- 
mendation No.  58  above,  who  will  be  the  chief  officer  of  the  Public 
Assistance  Committee,  shall  be  called  the  Superintendent  of  Public 
Assistance,  and  that  the  relieving  officers  working  under  him  shall  be 
called  Assistance  Officers.  The  Clerk  of  the  Public  Assistance  Authority 
we  propose  to  call  the  Director  of  Public  Assistance.  (IX.,  19.) 

Note. — The  Roman  figures  at  the  end  of  each  Recommendation  refer  to  the  Parts  of  the 
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(C)  Methods  of  Assistance. 

Indoor  Relief  or  Institutional  Assistance  {See  Part  IV.,  Chap.  5). 

(63)  General  workhouses  should  be  abolished.  (IX.,  75.) 

(64)  Classification  by  Institutions  is  an  essential  preliminary  to  mak- 
ing indoor  relief  rightly  effective  (IV.,  224;  Cf.,  145-167),  and  accord- 
ingly indoor  relief  should  be  given  in  separate  institutions  appropriate 
to  the  following  classes  of  applicants,  viz.  : (IX.,  75.) 

(1)  Children. 

(2)  Aged  and  Infirm. 

(8)  Sick. 

(4)  Able-bodied  men. 

(5)  Able-bodied  women. 

(6)  Vagrants. 

(7)  Feeble-minded  and  epileptics. 

(65)  All  indoor  cases  should  be  revised  from  time  to  time  (IX.,  75)  by 
a responsible  Committee  with  a view  to  seeing  whether  the  existing 
treatment  is  producing  the  desired  result  or  whether  it  is  desirable  that 
the  treatment  should  be  altered.  (IV.,  212.) 

(66)  Powers  of  removal  to  and  detention  in  institutions  should  be 
given  to  the  Public  Assistance  Authority  under  proper  safeguards.  See 
(J)  pages  275-6. 

(67)  The  treatment  of  inmates  should  be  made  as  far  as  possible 
curative  and  restorative. 

(68)  The  Central  Authority  should  exercise  a more  strict  control  over 
expenditure  on  buildings  and  equipment. 

(69)  In  every  institution  for  the  aged  and  for  the  able-bodied  a system 
of  classification  should  be  adopted  on  the  basis  of  conduct  before  and 
after  admission. 

(70)  We  think  that  the  Local  Government  Board  should  exercise  its 
authority  more  strictly  in  checking  excessive  expenditure.  {See  Recom- 
mendation No.  13)  and  that,  on  any  proposal  being  made  for  building 
new  institutions,  it  should  be  considered 

(1)  Whether  some  part  of  the  demand  for  institutional  treatment 
could  not  be  met  by  a greater  and  more  systematic  use  of  voluntary 
homes  and  hospitals  : 

(2)  Whether  the  institution  is  necessary  in  view  of  the  desirability 
of  breaking  up  the  existing  workhouses  into  institutions  specialised 
for  different  classes,  and,  if  so,  what  the  policy  of  the  local  authority 
should  be  in  utilising  the  workhouse  for  a particular  class  or  classes 
and  not  for  applicants  of  all  or  many  kinds  ; 

(3)  Whether  the  proposals  for  building  do,  or  do  not,  exceed  a 
recognised  standard  of  cost  per  bed,  which  buildings  for  the  par- 
ticular class  of  inmates  should  in  no  circumstances  be  allowed  to 
exceed  ; 

(4)  Whether  the  land  on  which  it  is  proposed  to  build  is  not,  in 
view  of  modern  facilities  for  movement,  unduly  near  the  large  towns 
and  unduly  expensive,  considering  the  particular  class  of  inmates 
for  which  the  accommodation  is  desired. 
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Outdoor  Relief  or  Home  Assistance.  {See  Part  IV.,  Chap.  6.) 

Our  chief  recommendations  are  (IX.,  79): — 

(71)  That  Out-relief,  or  as  we  shall  call  it,  Home  Assistance,  be  given 
only  after  thorough  inquiry,  except  in  cases  of  sudden  and  urgent 
necessity. 

(72)  That  it  should  be  adequate  to  meet  the  needs  of  those  to  whom 
it  is  given. 

(73)  That  persons  so  assisted  should  be  subject  to  supervision. 

(74)  That,  with  a view  to  inquiry  and  supervision,  the  case-paper 
system  be  everywhere  adopted. 

(75)  That  such  supervision  should  include  in  its  purview  the  condi- 
tions, moral  and  sanitary,  under  which  the  recipient  is  living  (IX.,  79 
(5));  it  should  be  a condition  of  out-relief  that  the  recipients  are  living 
respectable  lives  in  decent  houses,  and,  as  a step  towards  this,  the  Public 
Assistance  Authority  should  have  power  to  refuse  relief  in  certain  areas 
where  the  conditions  of  living  are  bad.  (IV.,  268.) 

(76)  The  provision  which  obtains  in  London,  that  it  is  the  duty  of 
the  relieving  officer  to  inform  the  Sanitary  Authority  of  overcrowded 
and  insanitary  premises,  should  be  extended  to  the  rest  of  the  country 
and  enforced,  and  the  Public  Assistance  Authority  should  be  required, 
if  the  Sanitary  Authority  refuses  to  take  action,  to  report  the  fact  to 
the  Local  Government  Board.  (IV.,  268.) 

(77)  Power  should  be  given  to  the  Public  Assistance  Authority,  under 
due  precautions,  to  remove  persons  living  in  a state  of  neglect  to  an 
institution.  (IV.,  270.)  Cf.  (J)  pages  275-6. 

(78)  Every  case  of  out-relief  to  widows  should  have  special  and  indi- 
vidual attention.  (IV.,  285.) 

(79)  Outdoor  relief  should  not,  except  in  special  cases,  be  granted  to 
any  woman  deserted  by  her  husband  during  the  first  twelve  months 
after  desertion.  (IV.,  286.) 

(80)  There  should  be  systematic  co-operation  between  the  Public 
Assistance  Authorities  and  recognised  Voluntary  Aid  Committees  in 
the  care  and  treatment  of  cases  of  distress  (IV.,  301)  and  voluntary 
agencies  should  be  utilised  as  far  as  possible  for  the  personal  care  of 
individual  cases.  (IX.,  79  (6)). 

(81)  There  should  be  one  uniform  Order  governing  outdoor  relief  or 
Home  Assistance.  (IV.,  230.) 

Children.  {See  Part  IV.,  Chap.  8.) 

(82)  The  supervision  of  children  boarded-out  within  the  Union  should 
be  placed  in  the  hands  of  competent  women  officers,  and  should  be 
brought  under  Local  Government  Board  inspection.  Special  care  should 
be  given  when  the  boarding-out  is  with  relatives,  and  all  such  cases 
should  be  specially  notified  to  the  Local  Government  Board.  (IV.,  383.) 

(83)  Whilst  strongly  advocating  the  extension  of  boarding-out  as  far 
as  possible,  we  do  not  recommend  any  relaxation  in  the  care  exercised. 
(IV.,  389.) 

(84)  In  all  cases  of  boarding-out  the  fullest  inquiry  should  be  made 
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into  the  character  of  the  foster-parents  and  the  suitability  of  the  home 
before,  rather  than  after,  the  children  are  handed  over.  (IV.,  390.) 

(85)  In  all  cases  of  adoption,  no  person  should  be  eligible  as  a foster- 
parent who  does  not  profess  the  same  religious  belief  as  is  indicated  on 
the  creed  register  of  the  child.  (IV.,  390.) 

(86)  Effective  steps  should  be  taken  to  secure  that  the  maintenance 
of  children  in  the  workhouse  be  no  longer  recognised  as  a legitimate  way 
of  dealing  with  them.  (IV.,  394.) 

(87)  The  Public  Assistance  Authority  should  have  power  to  keep  the 
children  of  “ ins-and-outs  ” in  institutions,  while  their  parents  are 
detained  in  a Detention  Colony.  (IV.,  394.) 

(88)  Children  under  treatment  for  ophthalmia,  or  some  chronic  con- 
tagious ailment,  should  not  be  discharged  along  with  their  parents. 
(IV.,  394.) 

(89)  Guardians  should  have  power  to  retain  supervision  of  adopted 
children  up  to  the  age  of  twenty-one,  and  in  such  cases  parental  respon- 
sibility should  be  more  strictly  enforced,  in  some  cases  by  detention  in 
an  institution,  and,  wherever  practicable,  by  charging  to  the  parents  the 
whole  or  a part  of  the  cost  of  maintenance  of  the  children ; such  chil- 
dren should  become  the  Wards  of  the  Local  Authority  up  to  the  age  of 
twenty-one  ; the  children,  whether  removed  from  their  parents  or  left 
with  them,  should  be  kept  under  supervision  ; and  one  of  the  parents, 
if  found  worthy,  or  some  other  responsible  person  should,  if  willing  to 
act  in  that  capacity,  be  associated  with  the  Local  Authority  as  the 
official  guardian.  Every  case  in  which  a conviction  is  obtained  should 
be  reported  to  the  authority  by  the  police.  (IV.,  396.) 

(90)  Voluntary  agencies  should  be  recognised  by  the  Public  Assistance 
Authorities  as  regards  the  after-care  of  Poor  Law  children,  and  should 
report  to  them  ; such  reports  to  be  entered  on  a record.  (IV.,  399.) 

(91)  A system  of  supervision  and  record  such  as  prevails  in  the  case 
of  children  leaving  industrial  schools  and  reformatories,  should  be 
applied  to  the  children  leaving  the  care  of  the  Poor  Law  Authorities. 
(IV.,  400.) 

(92)  The  provision  of  Homes  for  boys  who  leave  Poor  Law  schools  to 
take  up  work  should  be  undertaken  by  voluntary  agencies.  (IV.,  401.) 

(93)  There  should  be  closer  supervision  of  the  condition  of  children 
in  receipt  of  out-relief.  (IV.,  413.)  Care  should  be  taken  that  the  total 
income  from  whatever  source  is  sufficient  to  afford  proper  food,  clothing, 
and  housing  conditions  for  the  whole  family  (414),  and  the  Public  Assist- 
ance Authorities  should  ascertain  that  the  children  are  being  properly 
nourished.  (IV.,  415.) 

(94)  Unless  satisfactory  conditions  in  the  home  can  be  assured,  the 
children  should  be  maintained  in  a Public  Assistance  institution  or  an 
industrial  school,  and  no  children  should  be  maintained  by  out-relief  in 
immoral  surroundings.  (IV.,  416.) 

(95)  There  should  be  more  medical  supervision  of  all  children  under 
the  Poor  Law,  both  indoor  and  outdoor.  (IV.,  417.) 

(96)  Care  should  be  taken  that  the  children  of  widows  get  a fair  start 
on  leaving  school.  (IV.,  418.) 
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(97)  The  employment  of  mothers  in  receipt  of  out-relief  should  notin 
all  cases  be  prohibited.  But  the  circumstances  in  each  case  should  be 
carefully  considered,  and  watched,  and  the  mothers  should  not  be 
expected  to  earn  unless  satisfactory  arrangements  can  be  made  for  the 
children  (IV.,  419)  ; for  many  such  children  provision  might  be  most 
satisfactorily  made  by  means  of  day  boarding  schools.  When  the  chil- 
dren are  too  young  to  go  to  school  the  mother  should  not  go  out  to  work 
where  it  is  impossible  to  provide  a sufficient  substitute.  Special  pro- 
vision should,  where  necessary,  be  made  for  the  children  of  widowers 
(IV.,  420.) 

(98)  Voluntary  agencies  should  be  enlisted  for  the  supervision  of  out- 
relief  children  ; when  such  are  not  available  additional  officials — in 
many  cases  women — should  be  appointed.  (I  V.,  421.) 

(99)  The  increased  expenditure  in  connection  with  the  assistance  of 
children  should  be  accompanied  by  a strenuous  effort  to  return  to  a 
simpler,  though  not  less  effective,  way  of  dealing  with  the  children  for 
whom  institutional  life  is  necessary.  (IV.,  421.) 

(100)  In  the  case  of  children  of  neglectful  and  unworthy  parents 
(adopted  under  the  Poor  Law  Act,  1899)  as  well  as  in  the  case  of  orphan 
and  deserted  children.  Boards  of  Guardians  might  take  advantage  of 
emigration,  so  long  as  adequate  inspection  is  ensured.  (IV.,  426.) 

(101)  Consideration  should  be  given  to  the  question  whether  all  volun- 
tary charitable  institutions  dealing  with  children  should  not  be  regis- 
tered and  subject  to  the  same  supervision  and  be  required  to  co-operate 
with  the  public  authority.  (IV.,  432.) 

(102)  Children  now  under  the  Poor  Law  should  not  be  transferred 
entirely  to  the  care  of  the  Local  Educational  Authorities.  (IV.,  435.) 

(103)  Teachers  in  Poor  Law  schools  should  have  the  same  status  as 
teachers  in  the  public  elementary  schools,  and  every  facility,  including 
pension,  should  be  given  them  for  passing  from  one  class  of  schools  to 
the  other.  (IV.,  436.) 

(104)  The  policy  and  terms  of  the  Education  (Provision  of  Meals) 
Act,  1906,  should  be  reconsidered  in  its  relation  to  the  relief  of  distress 
generally  ; if  relief  for  necessitous  children  is  required,  and  is  not,  and 
cannot  be,  met  from  voluntary  sources,  it  should  become  part  of  the  duty 
of  the  Public  Assistance  Committees  to  provide  such  assistance  as  may 
be  necessary  by  way  of  meals  or  otherwise.  (IV.,  440.) 

The  Aged,  {See  Part  IV.,  Chap.  7.) 

As  regards  institutional  relief  : — 

(105)  The  aged  should  have  accommodation  and  treatment  apart  fron 
the  able-bodied,  and  be  housed  on  a separate  site,  and  be  further  sub- 
divided into  classes  as  far  as  practicable  with  reference  to  their  physical 
condition  and  their  moral  character.  (IV.,  354.) 

(106)  The  system  of  small  homes  such  as  has  been  instituted  at  King- 
ston-on-Hull  and  Woolwich  should  be  promoted  and  extended,  both  on 
the  ground  of  economy  to  the  ratepayer  and  increased  happiness  to  the 
recipients.  (IV.,  328,  354.) 

As  regards  outdoor  relief  : — 

(107)  Greater  care  should  be  taken  to  ensure  adequacy  of  relief. 
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(C)  Methods  of  Assistance— 

(108)  The  aged  recipients  of  out-relief  should  be  periodically  visited 
both  by  officers  of  the  local  authority  (who  might  be  women)  and  by 
voluntary  visitors,  as  may  be  arranged  with  a local  committee  for 
voluntary  aid.  (IV.,  339-40.) 

(109)  As  regards  old  persons  given  to  drink,  or  of  dirty  habits,  they 
should  not  be  enabled  to  remove  themselves  from  control  either  by  a pen- 
sion or  by  the  granting  of  outdoor  relief.  (IV.,  354.) 

Medical  Relief  or  Assiistance.  (See  Part  V.) 

Our  main  proposals  for  medical  assistance  are  as  follows,  viz. : (IX., 
104.) 

(109a)  The  primary  responsibility  of  the  Public  Assistance  Authorities 
for  the  inspection  and  supervision  of  Medical  Assistance  should  be 
clearly  recognised  and  carefully  maintained ; but,  meanwhile,  the 
arrangements  for  both  indoor  and  outdoor  Medical  Assistance  should  be 
periodically  inspected  by  Medical  Inspectors  on  behalf  of  the  Local 
Government  Board ; to  this  end  the  Board’s  staff  of  Medical  Inspectors 
should  be  increased.  (V.,  127.) 

(110)  That  the  Public  Assistance  Authority,  to  assist  them  in  carry- 
ing out  their  functions  in  connection  with  medical  assistance,  shall 
appoint  a committee  from  among  their  number,  to  which  shall  be  added 
representatives  of  the  Health  Committee  of  the  County  Council,  or  of 
the  County  Borough  Council,  and  of  the  local  branch  or  branches  of 
the  British  Medical  Association.  This  committee  shall  be  called  the 
County  or  County  Borough  Medical  Assistance  Committee,  as  the  case 
may  be,  and  shall  have  power  to  co-opt  representatives  of  local  hos- 
pitals, county  or  county  borough  nursing  associations,  dispensaries,  and 
registered  friendly  societies. 

(111)  That  where  necessary  a local  committee  on  similar  lines  shall  be 
appointed  by  each  Public  Assistance  Committee  for  the  purposes  of  the 
local  administration  of  medical  assistance.  This  committee  shall  be 
termed  the  Local  Medical  Assistance  Committee. 

(112)  That  all  or  any  of  the  functions  of  the  Public  Assistance  Autho- 
rity in  regard  to  medical  assistance  may  be  referred  to  the  County  or 
County  Borough  Medical  Assistance  Committee. 

(113)  That,  in  all  matters  affecting  medical  assistance,  there  should  be 
systematic  co-operation  between  the  Public  Assistance  Authorities,  the 
Public  Health  Authorities,  the  Education  Authorities,  and  the  Volun- 
tary Medical  Institutions,  based  on  a clear  definition  of  their  respective 
functions. 

(114)  That  the  medical  and  nursing  needs  of  each  area,  whether 
institutional  or  otherwise,  be  reviewed,  and,  if  necessary,  supplemented, 
regard  being  had  to  the  available  provision  made  by  Poor  Law,  Sanitary, 
or  Voluntary  Authorities. 

(115)  That  Medical  Assistance  should  be  organised  on  a provident 
basis. 

(116)  That  a general  system  of  provident  dispensaries  should  be 
established,  of  which  existing  voluntary  outdoor  medical  organisations 
be  invited  to  form  an  integral  part,  and  that  every  inducement 
should  be  offered  to  the  working  classes  below  a certain  wage  limit  to 
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become,  or  to  continue  to  be,  members  of  a provident  dispensary.  To 
this  end  the  subscription  to  the  provident  dispensary  should  cover  the 
following  advantages  to  its  members  : — 

(a)  Power  to  choose  their  own  doctor  from  the  doctors  upon  the 
list  of  the  dispensary. 

(h)  The  provision  of  adequate  medical  assistance  at  a rate  or  fee 
within  the  reach  of  those  subscribing  to  the  Provident  Dispensary. 

(c)  Institutional  treatment  upon  a recommendation  from  the 
dispensary  doctor. 

(116a)  That  the  Public  Assistance  Authority  should  have  power  to 
subscribe,  if  necessary,  to  the  purposes  indicated  in  Recommendations 
114,  115  and  116.  (V.,  237.) 

(117)  That  medical  treatment  should  be  more  readily  accessible  to  all 
who  are  in  need  of  it ; that,  in  cases  of  illness  in  which  immediate  treat- 
ment is  necessary,  the  physical  condition  of  the  patient  should  be  the 
first  consideration ; that  in  such  cases  medical  aid  should  be  obtainable 
in  the  first  instance  by  application  to  any  medical  officer  in  the  service 
of  the  Provident  Dispensary. 

(118)  That,  except  as  regards  the  cases  requiring  immediate  attention 
above  referred  to,  all  necessitous  persons  shall  receive  medical  relief 
through  the  Public  Assistance  Committee. 

(119)  That  certain  cases  in  receipt  of  Public  Assistance,  such  as  the 
aged  and  widows  with  young  children,  might  be  made  members  of  the 
Provident  Dispensary  on  payment  of  the  necessary  fees  by  the  Public 
Assistance  Committee. 

(120)  That  domiciliary  medical  assistance  at  the  public  cost  should  be 
conditional  upon  the  maintenance  of  a healthy  domicile  and  good  habits. 

(121)  That  no  disfranchisement  should  be  attached  to  any  form  of 
medical  assistance. 

(D)  The  Able-Bodied  and  Unemployment.  {See  Part  VI. 

Chapter  4.) 

I. — Labour  Exchanges. 

(122)  A national  system  of  Labour  Exchanges  should  be  established 
and  worked  by  the  Board  of  Trade  (507)  for  the  general  purposes  of 
assisting  the  mobility  of  labour  and  of  collecting  accurate  information 
as  to  unemployment.  (VI.,  487.) 

(123)  The  Labour  Exchanges  should  be  in  charge  of  officers  of  the 
Board  of  Trade,  assisted  by  Committees  of  employers,  workmen,  and 
representatives  of  local  authorities.  (VI.,  507.) 

(124)  There  should  be  no  compulsion  to  use  the  Labour  Exchanges, 
but  the  object  of  the  Government  and  the  Local  Authorities  should  be 
to  encourage  and  popularise  them  in  every  way,  e.g.,  by  propaganda 
and  by  making  use  of  the  exchanges  in  engaging  workmen.  (VI.,  519, 
528.) 

(125)  The  Labour  Exchanges  should  be  granted  free  postal  and  tele- 
phone facilities  by  the  State.  (IV.,  520,  528.) 

(126)  Arrangements  should  be  made  to  enable  the  Labour  Exchanges 
to  grant  passes  entitling  workmen  travelling  to  a situation  to  specially 
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cheap  railway  fares  ; in  suitable  cases  the  cost  of  the  passes  might  be 
defrayed  by  the.  Labour  Exchange  and  recovered  afterwards  from  the 
workmen.  (VI.,  528.) 

II. — The  Education  and  Training  of  the  Young  for  Industrial  Life. 

(127)  The  education  in  our  public  elementary  schools  should  be  made 
less  literary  and  more  practical,  and  better  calculated  than  at  present  to 
adapt  the  child  to  its  future  occupation.  To  this  end  the  curriculum 
should  be  revised.  (VI.,  553.) 

(128)  We  regard  with  favour  the  suggestions  (VI.,  549)  : — 

(а)  That  boys  should  be  kept  at  school  until  the  age  of  fifteen 
instead  of  fourteen. 

(б)  That  exemption  below  this  age  should  be  granted  only  for 

. boys  leaving  to  learn  a skilled  trade  ; 

(c)  That  there  should  be  school  supervision  till  sixteen  and  re- 
placing in  school  of  boys  not  properly  employed. 

(129)  There  is  urgent  need  of  improved  facilities  for  technical  educa- 
tion after  the  present  age  for  leaving  school.  (VI.,  550.) 

(130)  With  a view  to  the  improvement  of  physique,  a continuous 
system  of  physical  drill  should  be  instituted  which  might  be  commenced 
during  school  life,  and  be  continued  afterwards.  (VI.,  582.) 

(131)  In  order  to  discourage  boys  from  entering  uneducative  occupa- 
tions which  offer  no  prospect  of  permanent  employment,  there  should  be 
established,  in  connection  with  the  Labour  Exchange,  a special  organisa- 
tion for  giving  boys,  parents,  teachers,  and  school  managers,  information 
and  guidance  as  to  suitable  occupations  for  children  leaving  school 
(VI.,  527 ; 537-546.) 

III. — The  Regularisation  of  Employment. 

(132)  Government  Departments  and  Local  and  Public  Authorities 
should  be  enjoined  : — 

(a)  To  regularise  their  work  as  far  as  possible.  (VI.,  561,  568.) 

(b)  To  endeavour,  as  far  as  possible,  to  undertake  their  irregular 
work  when  the  general  demand  for  labour  is  slack.  (VI.,  566,  568.) 

(133)  The  Board  of  Trade  should  send  officers  to  visit  and  hold  in- 
quiries in  localities  where  intermittent  employment  prevails,  and  should 
endeavour  through  conference  with  employers  and  employed  to  arrange 
schemes  for  the  progressive  decasualisation  of  such  employment.  (VI., 
563,  568.) 

IV. — U nem2^loyment  Insurance. 

(134)  The  establishment  and  promotion  of  unemployment  insurance, 
especially  amongst  unskilled  and  unorganised  labour,  is  of  paramount 
importance  in  averting  distress  arising  from  unemployment.  (VI.,  604.) 

(135j  The  attainment  of  this  object  is  of  such  national  importance  as 
to  justify  under  specified  condition,  contributions  from  public  funds 
towards  its  furtherance.  (VI.,  604.) 

(136)  This  form  of  insurance  can  best  be  promoted  by  utilising  the 
agency  of  existing  trade  organisations,  or  of  organisations  of  a similar 
character,  which  may  be  brought  into  existence  by  a hope  of  participa- 
tion in  the  public  contributions.  (VL,  604.) 
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(137)  No  scheme  of  Unemployment  Insurance,  either  foreign  or  British, 
which  has  been  brought  before  us,  is  so  free  from  objections  as  to  justify 
us  in  specifically  recommending  it  for  general  adoption.  (VI.,  604.) 

(138)  A small  Commission  or  Inter-Departmental  Committee  of 
experts  and  representatives  of  existing  trade  benefit  organisations  should 
be  at  once  appointed  with  an  instruction  to  frame  as  quickly  as  possible 
a scheme  or  schemes  for  consideration.  (VI.,  605.) 

(139)  After  that  Committee  has  reported,  a special  Advisory  Board 
should  be  set  up  to  help  and  promote  schemes  adapted  to  the  varying 
conditions  of  different  industrial  communities.  (VI.,  606.) 

V. — Organisations  engaged  in  the  Public  Assistance  of  the 
Able-bodied,  and  their  Functions. 

(140)  There  shall  be  in  every  district  four  separate  but  closely  co- 
operating organisations  with  the  common  pbject  of  maintaining  or 
restoring  the  workman’s  independence  (VI.,  607,  608),  viz. : — 

{a)  An  organisation  for  insurance  against  unemployment,  to 
develop  and  secure  (with  contributions  from  public  funds  (604))  the 
greatest  possible  benefits  to  the  workmen  from  co-operative  insur- 
ance against  unemployment.  (VI.,  608.) 

(6)  A Labour  Exchange  established  and  maintained  by  the  Board 
of  Trade  to  provide  efiicient  machinery  for  putting  those  requiring 
work  and  those  requiring  workers  into  prompt  communication. 
(VI.,  608.) 

(c)  A Voluntary  Aid  Committee  to  give  advice  and  aid  out  of 
voluntary  funds  especially  to  the  better  class  of  workmen  reduced 
to  want  through  unemployment.  (VI.,  607-608.)  {Bee  Part  VII.) 

{d)  A Public  Assistance  Authority  representing  the  County  or 
County  Borough  and  acting  locally  through  a Public  Assistance 
Committee;  to  assist  necessitous  workmen  under  specified  conditions 
at  the  public  expense  (VI.,  607,  608,  609).  Of.  Recommendations 
32  and  40. 

(141)  It  shall  be  a fundamental  principle  of  the  system  of  Public 
Assistance  that  the  responsibility  for  the  due  and  effective  assistance  of 
all  necessitous  persons  at  the  public  expense  shall  be  in  the  hands  of  one 
and  only  one  authority  in  each  County  and  County  Borough,  viz.,  the 
Public  Assistance  Authority  (VI.,  609),  a Statutory  Committee  of  the 
County  or  County  Borough  Council  {Bee  Recommendation  32). 

(142)  The  guiding  principles  of  the  organisations  engaged  in  the  work 
of  Public  Assistance  should  be  : — 

{a)  Co-operation,  so  as  to  secure  prompt  and  efficacious  treatment 
of  appropriate  cases  by  the  various  agencies.  (VI.,  611-614.) 

(6)  Discrimination,  so  as  to  select  treatment  appropriate  foWeach 
case  and  yet  encourage  general  thrift  and  independence.  (V1^615.) 

(c)  Restoration,  so  as  to  prepare  workmen  by  restorati)^treat- 
ment,  for  return  to  independent  life.  (VI.,  616-618.) 

(143)  From  the  point  of  view  of  treatment,  the  necessitous  un- 
employed may  be  divided  into  three  classes  (VI.,  619,  622,  627,  628) : — 

Glass  I. — Those  requiring  temporary  maintenance  and  work 
(VI.,  620-622.)  _ 
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Class  II. — Those  requiring  for  a longer  period  maintenance 
and  work  with  training.  (VI.,  627.) 

Glass  III. — Those  requiring  detention  and  discipline.  (VI.,  628.) 

(144)  For  Class  I.  and  Class  II.,  there  will  be  available  various 
methods  of  treatment  under  the  Public  Assistance  Authority  (VI.,  622, 
626,  627),  but  Class  III.  will  be  handed  over  to  another  authority — the 
Home  Office — and  dealt  with  in  Detention  Colonies.  (VI.,  629,  655-666.) 

VI. — Methods  of  Treatment  of  Able-bodied. 

(145)  There  will  be  available  for  the  Public  Assistance  Authority 
the  following  methods  of  treatment  of  the  able-bodied  (VI.,  630)  : — 

(1)  Home  Assistance. 

(2)  Partial  Home  Assistance. 

(3)  Institutional  Assistance. 

(4)  Continuous  maintenance  in  a Detention  Colony  under  the 
Home  Office. 

(5)  Emigration.  (VI.,  663.) 

VII. — Home  Assistance. 

(146)  By  Home  Assistance  we  mean  assistance  at  the  home,  whether 
in  money  or  in  kind,  and  given  without  requiring  the  recipient  to 
live  entirely  in  an  institution.  The  conditions  under  which  such 
assistance  should  be  granted  to  the  able-bodied  would  be  as  follows 
(VI.,  630) 

(a)  That  the  requisite  assistance  is  not  forthcoming  from  any 
other  source. 

(6)  That  the  assistance  be  given  on  condition  of  daily  work,  in  an 
industrial  or  agricultural  institution  or  colony,  or  otherwise  as  the 
Public  Assistance  Authority  may  decide  within  regulations  laid 
down  by  the  Local  Government  Board. 

(c)  That  the  assistance  should  only  be  given  to  an  applicant  with 
a decent  home  and  a good  industrial  record. 

(cZ)  That  the  order  for  assistance  should  only  be  for  a strictly 
limited  period,  and  subject  to  revision. 

(e)  That  the  applicant  should  be  registered  at  the  Labour 
Exchange,  and  that  the  relief  should  cease  as  soon  as  suitable 
occupation  has  been  offered  through  the  Labour  Exchange. 

(147)  An  essential  principle  to  be  observed  in  connection  with  Home 
Assistance  to  the  able-bodied  is  that  it  should  be,  in  some  way,  less 
agreeable  than  aid  given  by  the  Voluntary  Aid  Committee  or  than 
the  receipt  of  Unemployed  Benefit  through  Insurance.  (VI.,  623.) 

% VIII. — Partial  Home  Assistance. 

(ll^  By  Partial  Home  Assistance  we  mean  Home  Assistance  for  the 
familj^lpf  an  applicant,  the  applicant  himself  being  maintained  in  an 
institution  and  given  work.  (VI.,  624,  630.) 

IX. — Institutional  Assistance. 

(149)  By  Institutional  Assistance  we  mean  continuous  maintenance  in 
an  Industrial  or  Agricultural  Institution  or  Colony  without  detention, 
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except  in  so  far  as  the  applicant  binds  himself  by  a written  agreement 
to  stay  for  a definite  period.  (VI.,  630.) 

X. — Industrial  or  Agricultural  Institutions. 

(150)  Industrial  or  Agricultural  Institutions  should  be  situated  in 
the  country  or  on  the  outskirts  of  towns  (VI.,  631-632),  in  many  cases  a 
disused  workhouse  might  be  adapted.  (VI.,  631.) 

(151)  They  should  include  housing  accommodation  for  those  receiving 
Institutional  or  Partial  Home  Assistance.  (VI.,  635.) 

(152)  They  should  be  built  in  an  inexpensive  manner  and  with  sufficient 
land  to  employ  a large  number  of  persons.  (VI.,  631.) 

(153)  For  industrial  occupations,  inexpensive  workshops  should  be 
erected.  (VI.,  631.) 

(154)  The  workshops  and  land  need  not  necessarily  be  adjacent  to  the 
housing  accommodation.  (VI.,  635.) 

(155)  The  Industrial  and  Agricultural  Institutions  will  be  in  direct 
communication  with  the  Labour  Exchange,  and  one  of  the  primary 
objects  of  their  officials  should  be  the  restoration  to  industrial  efficiency 
and  independence  of  the  inmates  under  their  care.  (VI.,  634.) 

(156)  ()n  entrance  into  the  institution  the  applicant  should,  as  far  as 
possible,  be  placed  on  work  adapted  to  his  previous  occupation,  and 
his  capability  and  willingness  to  work  will  thus  be  ascertained. 
(VI.,  6^) 

(157)  The  different  treatment  and  classification  of  the  able-bodied 
should  commence  from  the  time  that  the  application  for  assistance  is 
entertained,  and  every  effort  should  be  made,  at  an  early  stage,  to 
dissociate  the  respectable  unemployed  from  the  habitual  “ in-and-out.” 
(VI.,  634.) 

(158)  It  will  probably  be  found  necessary  to  establish  separate 
industrial  institutions  for  women.  (VI.,  635.) 

XI. — Labour  Colonies. 

(159)  While  appreciating  the  limited  experience  and  success  of 
Labour  Colonies,  we  recommend  their  establishment  (VI.,  641)  and  use 
on  the  following  grounds  : — 

(a)  The  open-air  life  will  conduce  to  the  rehabilitation  of  those 
subjected  to  its  influence.  (VI.,  641.) 

(h)  The  expense  of  maintenance,  site,  and  building  should  be  less 
than  in  the  case  of  Urban  Workhouses.  (VI.,  642.) 

(c)  The  colony  affords  better  opportunities  than  the  workhouses 
for  more  varied  methods  of  industrial  treatment,  (VI.,  641),  and 
for  classification.  (VI.,  643.) 

(160)  The  colony  system  should  provide  several  distinct  classes  of 

treatment,  either  in  separate  colonies  or  in  distinct  divisions  S.  the 
same  colony.  (VI.,  647.)  M 

(161)  Public  Assistance  Authorities  might  combine  to  est^olish  a 
colony  or  colonies  for  their  common  use.  (VI.,  647.) 

(162)  The  colonies  of  voluntary  and  religious  bodies  should  be  utilised 
by  the  Public  Assistance  Authorities  for  restorative  treatment  in  suit- 
able cases.  (VI.,  648.) 
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(16S)  The  colony  system  should  be  carefully  controlled  and  super- 
vised by  special  additional  officers  of  the  Local  Government  Board. 
(VI.,  650.) 

XII. — Good-Conduct  Pay  in  Public  Assistance  Authorities' 
Institutions  and  Colonies. 

(164)  Well-conducted  men  in  institutions  or  colonies  might,  if  they 
show  industry,  be  awarded  small  gratuities  in  the  shape  of  good-conduct 
pay,  the  greater  part  of  such  pay  to  accumulate  and  be  given  to  the 
men  on  leaving  the  colony  or  institution.  (VI.,  651.) 

XIII. — Detention  Colonies. 

(165)  Compulsory  Detention  Colonies  are  essential  to  the  success  of  a 
system  of  voluntary  Labour  Colonies.  (VI.,  629,  653.) 

(166)  Detention  Colonies  under  the  control  and  supervision  of  the 
Home  Office  should  be  established  (655) ; to  which  might  be  committed, 
for  any  period  between  six  months  and  three  years  (658),  persons  guilty 
of  a wilful  and  persistent  repetition  of  any  of  the  following  offences 
(VI.,  657) 

{a)  Wilful  refusal  or  neglect  of  persons  to  maintain  themselves 
or  their  families  (although  such  persons  are  wholly  or  in  part  abl^ 
to  do  so),  the  result  of  such  refusal  or  neglect  being  that  the 
persons  or  their  families  have  become  chargeable  to  the  Public 
Assistance  Authority. 

(h)  Wilful  refusal  on  the  part  of  a person  receiving  Assistance  to 
perform  the  work  or  to  observe  the  regulations  duly  prescribed  in 
regard  to  such  assistance. 

(c)  Wilful  refusal  to  comply  with  the  conditions  laid  down  by 
the  Public  Assistance  Authority,  upon  which  Assistance  can  be 
obtained,  with  the  result  that  a person’s  family  thereby  become 
chargeable. 

{d)  Giving  way  to  gambling,  drink,  or  idleness,  with  the  result 
that  a person  or  his  or  her  family  thereby  become  chargeable. 

(167)  Public  Assistance  Authorities  should  pay  the  full  cost  of  main- 
tenance of  persons  sent  to  Detention  Colonies  by  them.  (VI.,  656.) 

XIV. — Emigration. 

(168)  While  emigration  by  itself  cannot  be  considered  as  a sufficient 
remedy  for  unemployment,  ifc  is,  nevertheless,  a valuable  means  of  deal- 
ing ^with  a certain  class  of  cases,  which  are  likely  to  make  a fresh  start 
under  new  conditions.  More  especially  is  it  indispensable  in  dealing 
with  districts  where  an  excessive  congestion  of  labour  has  taken  place, 
and^here  exceptional  treatment  is  called  for.  (VI.,  662.) 

(1^)  This  work  of  emigrating  poor  persons  at  the  public  expense  falls 
well  wthin  the  functions  of  the  Public  Assistance  Authority,  which 
would,  however,  naturally  co-operate  with  established  emigration 
agencies,  and  would  be — either  through  those  agencies  or  immediately — 
in  close  touch  with  the  responsible  authorities  in  the  country  of  desti- 
nation. (VI.,  663.) 
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Disfranchisement  of  Able-bodied  receiving  Public  Assistance. 

(170)  Only  persons  receiving  assistance  (other  than  medical  relief)  for 
not  less  than  three  months  in  the  qualifying  year  shall  be  disfranchised 
on  account  of  such  Assistance.  (VI.,  667.) 

XVI. — Discontinuance  of  Unemployed  Workmen  Act. 

(171)  The  Unemployed  Workmen  Act,  1905,  should  expire  so  soon  as 
the  new  system  of  Public  Assistance  has  come  into  operation.  (VI.,  677.) 

XVII. — Transitional  Measures  as  regards  Distress  from 

Unemployment. 

Special  Works  and  Loans  for  times  of  Exceptional  and  Protracted 

Distress. 

(172)  For  a strictly  limited  period  during  the  earlier  years  of  the 
reforms  which  we  suggest  (VI.,  678),  the  following  arrangements  should 
be  made : — 

(a)  The  various  existing  Local  Authorities  (VI.,  692)  should  draw 
up,  either  singly  or  in  co-operation,  and  submit  to  the  Local  Govern- 
ment Board  for  approval  (702)  schemes  of  works  of  public  utility 
(703)  which  might  be  put  in  operation  in' times  of  exceptional  and 
protracted  distress  due  to  severe  industrial  depression.  (VI.,  695.) 

(b)  If  the  Local  Government  Board  are  satisfied,  after  consulta- 
tion with  the  Board  of  Trade  (VI.,  697,  703),  that  there  exists 
exceptional  and  protracted  distress,  to  meet  which  the  resources  of 
the  Voluntary  Aid  committees  and  Public  Assistance  Authorities 
are  inadequate  (698),  then  the  local  authorities  (other  than  the 
Public  Assistance  Authorities  (692),  may  obtain  loans  from  the 
Public  Works  Loan  Commissioners  at  the  rate  of  interest  at  whichi 
the  Imperial  Government  can  borrow,  so  as  to  enable  special  w^rks 
approved  under  (a)  to  be  carried  out.  (VI.,  695,  703.) 

(c)  The  Special  works  should  be  carried  out  on  ordinary  coimmer- 

cial  lines,  by  contract,  and  the  fitness  or  unfitness  of  worki^en  for 
the  work  shall  be  the  main  consideration  in  engaging  or  disfmissing 
them,  and  in  determining  the  conditions  of  their  employment.  All 
workmen  so  employed  shall,  as  far  as  practicable,  be  takem  from 
the  register  of  the  Local  Labour  Exchange.  (VI.,  703.)  / 

{d)  The  wages  paid  will  be  the  ordinary  market  wage^i  for  the 
kind  of  work  done,  whether  piece-work  or  time  rates.  (V-f.,  703.) 

(E)  Charity  and  Voluntary  Aid.  {See  Part  Vllf.!) 

Our  recommendations  in  regard  to  the  Organisation  of  Vo^/untary  Aid 
are  as  follows  (Part  VII.,  237)  : — / 

Establishment  of  Voluntary  Aid  Councils  and  Gorrimittees. 

(173)  That  in  the  area  of  each  Public  Assistance  Authority,  that  is, 
in  each  County  or  County  Borough,  there  be  formed  a Voluntary  Aid 
Council,  consisting  in  part  of  Trustees  of  endowed  charities,  of  members 
of  registered  voluntary  charities,  as  defined  below,  of  some  members  of 
the  Public  Assistance  Authority,  and  of  such  persons  as  members  of 
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friendly  societies  and  trade  associations,  of  clergy  and  ministers*  and  of 
other  persons  being  co-opted  members,  as  may  be  settled  in  schemes 
approved  by  the  Charities  Commission.* 

(174)  That  a statutory  obligation  be  imposed  upon  the  Lords  Lieuten- 
ants, the  Chairmen  of  County  Councils,  the  Lord  Mayors,  and  Mayors 
of  County  Boroughs  to  take  steps,  within  a given  period,  and  after 
consultation  with  the  managers  of  charitable  societies,  trustees  of 
endowed  charities,  and  members  of  the  Public  Assistance  Authority,  for 
drawing  up  schemes  in  accordance  with  the  preceding  recommendation, 
which  schemes  must  be  submitted  to  the  Charities  Commission  for 
approval. 

(175)  That  the  Voluntary  Aid  Council  submit  to  the  Charities  Com- 
mission proposals  for  the  formation  of  Voluntary  Aid  Committees  to  be 
drawn  up  in  the  form  of  schemes  to  be  approved  by  the  Commission, 
and  that  the  Voluntary  Aid  Council  under  such  schemes  appoint  as 
members  of  the  Voluntary  Aid  Committees  persons  such  as  those 
mentioned  in  Recommendation  173. 

(176)  That  Voluntary  Societies  and  Charities,  as  defined  in  Recom- 
mendation 189,  be  entitled  to  register  at  the  Charities  Commission  on 
lines  similar  to  those  of  the  registration  of  Friendly  Societies  under  the 
Friendly  Societies’  Act. 

(177)  That  a registered  Voluntary  Society  be  entitled  to  nominate 
members  of  its  own  body  for  appointment  to  the  Voluntary  Aid  Council 
and  to  the  Voluntary  Aid  Committee  of  the  district  in  which  either  its 
institution  or  any  branch  of  its  institution  has  an  ofl^ice. 

(178)  That  it  is  desirable  that  the  Voluntary  Aid  Committee  have  its 
oflices  in  the  same  building  as  the  Committee  of  Public  Assistance. 

' 7-^  Functions  of  the  Voluntary  Aid  Council. 

(1^79)  The  duties  of  the  Voluntary  Aid  Councils  would  be  for  the 
most  \part  not  executive,  but  supervisory.  The  executive  work  would 
be  asldgned  to  the  Voluntary  Aid  Committees.  The  Voluntary  Aid 
Council}  would  supervise  the  operations  of  these  Committees  generally 
and  woyald,  as  far  as  possible,  maintain  the  same  principles  of  help  and 
relief  t(hroughout  County  or  County  Boroughs.  They  would  collect 
funds  f(pr  distribution  to  Voluntary  Aid  Committees,  and  they  would 
allocate \funds  to  poor  districts.  The  County  is  already  the  accepted 
area  for  ' many  benevolent  and  philanthropic  purposes.  The  local  in- 
firmary br  hospital  is  frequently  a County  institution.  There  are 
County  nursing  associations,  and  the  County  is  the  recognised  centre 
in  connection  with  various  naval  and  military  charitable  associations. 
We  proposVe  that  the  Voluntary  Aid  Council  acting  for  the  County 
should  proiiiote  any  voluntary  institutions,  associations,  or  societies  for 
which  the  County,  as  a whole,  has  need.  Its  duties  would  thus  be  im- 
portant and  distinctive. 

Functions  of  the  Voluntary  Aid  Committee. 

(180)  That  the  Voluntary  Aid  Committee  aid  (1)  persons  in  distress 
whose  cases  do  not  appear  to  be  suitable  for  treatment  by  the  Public 

* See  p.  273  as  to  the  proposed  change  in  name  of  the  Charity  Commission. 
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Assistance  Committee,  and  (2)  applicants  for  Public  Assistance  whose 
cases  have  been  referred  to  the  Committee  by  the  Public  Assistance 
Committee. 

(181)  That,  with  a view  to  the  thorough  treatment  of  individual 
cases,  the  Voluntary  Aid  Committee  make  such  arrangements  for  the 
investigation  of  the  applications  made  to  them  as  the  Charities  Com- 
Tiission  may  deem  necessary  and  sufficient. 

(182)  That  in  dealing  with  persons  in  distress  for  whom  it  is  desired 
to  provide  aid  by  way  of  monetary  relief,  it  shall  be  the  duty  of  the 
Voluntary  Aid  Committee  to  obtain  such  sums  as  may  be  possible  from 
relations  of  the  applicant,  from  friends,  and  from  charitable  sources 
generally  for  the  aid  of  individual  cases. 

(183)  That  with  the  administration  of  aid  on  the  part  of  the  Volun- 
tary Aid  Committee  there  should  be  associated  such  a system  of 
voluntary  visitation  as  the  Committee  may  deem  advisable  in  view 
of  the  responsibilities  of  their  work  in  providing  effectual  aid  and  in 
view  of  the  physical  needs  and  the  habits  of  those  whom  they  decide 
to  assist. 

(184)  That  the  Voluntary  Aid  Committee  be  empowered  to  appoint 
such  Local  Committees  as  it  may  deem  necessary,  subject  to  the 
approval  of  the  Voluntary  Aid  Council. 

(185)  That  a Voluntary  Aid  Committee  shall,  as  far  as  possible, 
register  the  cases  dealt  with  by  the  Public  Assistance  Committee  and 
by  the  Charitable  societies  and  institutions  in  the  district. 

(186)  That  Voluntary  Aid  Committees  receive  the  support  of  thp 

Public  Assistance  Committee,  and  of  the  Inspectors  of  the  J^Local 
Government  Board,  with  a view  to  systematising  the  relations  between 
the  Public  Assistance  and  Voluntary  Aid  Committees  and  promoting 
co-operation  between  them.  m ^ 

(187)  That  Voluntary  Aid  Councils  or  Committees  be  eliAible  for 

subscriptions  from  the  Public  Assistance  Authority,  on  th«” lines  of 
42  & 43  Viet.,  c.  54,  Section  10.  -M 

The  Charities  Commission.  m 

(188)  That  the  Charity  Commission  be  attached  to  the  Loftal  Govern- 
ment Board,  and  that  the  Commissioners  and  Assistant  CoiJhmissioners 
permanent  or  temporary,  be  appointed  by  the  Local  Governyment  Board* 
whose  President  should  represent  it  in  the  House  of  Comnwons. 

(189)  That  the  Charity  Commission  be  enlarged,  and  fthat  there  be 

assigned  to  it  two  departments  of  work,  the  supervisioifi  of  endowed 
charities  on  the  lines  of  the  Charitable  Trusts  Acts,  an^d  the  registra- 
tion of  Voluntary  Charities  or  Societies  which  hold  imy  property  in 
land  or  houses  by  purchase,  or  by  leasehold,  or  are  the;  tenants  of  any 
property  under  yearly  or  other  agreements.  / 

(190)  That  the  name  of  the  Charity  Commission  pe  the  Charities 

Commission.  j 

(191)  That  the  staff  of  the  Commission  be  strengthepied  so  as  to  fulfil 

all  the  various  additional  duties  that  may  devolve  upon  them  : 

(1)  As  a centre  for  the  registration  of  voluntaij-y  charities. 
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(E)  Charity  and  Voluntary  Aid — coni. 

(2)  In  assisting  in  the  preparation  of  schemes  for  the  establish- 
ment of  Voluntary  Aid  Councils  and  for  registering  such  schemes. 

(8)  In  assisting  in  the  preparation  of  schemes  for  the  establish- 
ment of  Voluntary  Aid  Committees  and  for  registering  and  super- 
vising their  administration. 

(4)  In  the  scrutiny  of  accounts  and  statements  relating  to  Volun- 
tary Aid  Councils  and  Committees. 

(5)  In  the  supervision  of  other  schemes  ; and 

(6)  In  the  scrutiny  of  the  accounts  of  endowed  and  registered 
charities. 

(192)  That  Section  30  of  the  Endowed  Schools  Act,  1869,  by  which 
certain  charities  founded  for  purposes  of  relief  may  be  applied  to  pur- 
poses of  education,  be  repealed. 

(198)  That  it  be  provided  in  a Statute  amending  the  Charitable  Trusts 
Acts  that,  by  order  of  the  Charities  Commission,  any  charities,  as  de- 
fined in  Section  30  of  the  Endowed  Schools  Act,  1869,  exclusive  of 
Loan  Charities,  Apprentice, ship  Charities,  and  Charities  for  Advance- 
ment in  Life,  may  be  used  for  the  relief  of  distress,  subject  to  such  con- 
ditions respecting  enquiry  and  other  matters  as  the  Commissioners  may 
determine  under  a general  order. 


(F)  Disfranchisement  on  Account  of  Public  Assistance. 

(194)  We  recommend  that  only  those  persons  be  disfranchised  on 
account  of  Public  Assistance  who  have  received  assistance  other  than 
MeScH^^  Relief  for  three  months  or  more  in  the  qualifying  year.  (IX., 

145.) 

(195)  think  that  Medical  Assistance  in  any  form  should 

entail  (1^'>  145.) 


(G)  Re( 


:ovERY  OF  Cost  of  Public  Assistance.  {See  Part  VIII., 
Chapter  3.) 

(196)  Procedure  for  recovery  of  relief  on  loan  should  be  simplified. 
(VIIL,  80.)| 

(197)  Lig&bl©  relatives  should  be  required  to  contribute,  and  this 
nolicv  shoulfc  be  pursued  uniformly  and  with  firmness  and  discretion. 

(IX.,  146.)  1 

(198)  Poor  ■ persons  should  have  power  to  proceed  directly  against 
liable  relativels,  and  the  Public  Assistance  Authorities  should  have  power 
to  proceed  against  liable  relatives  before  the  applicant  becomes  actually 
chargeable.  (1^*>  l^^O 

(199)  Simplitii cation  of  procedure  applicable  to  recovery  of  relief  from 
relatives.  (IX.,!  146.) 

(200)  The  cost\  of  relief  given  should  be  recoverable  from  relatives 
after  the  person  lhas  ceased  to  be  chargeable.  (IX.,  146.) 

(201)  A man  smould  be  liable  to  contribute  to  the  support  of  his 

grandparents.  146.) 

^ (202)  Non-liabl^  relatives  should  also  be  induced  to  contribute  where 
they  are  able  to  do'^  so.  (IX.,  146.) 
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(H)  Bastakdy  Orders.  {See  Part  VIII.,  Chapter  4.) 

(203)  An  order  once  obtained,  either  by  the  mother  or  the  Guardians, 
should  be  available  by  whichever  party  is  maintaining  the  child,  and 
where  the  order  has  been  obtained  by  the  mother,  the  Guardians,  if  main- 
taining the  child,  should  be  empowered  to  apply  for  an  increase  in  the 
amount  of  the  allowance.  (VIII.,  138.) 

(204)  Action  for  recovery  of  expenses  of  chargeability  should  be  brought 
against  the  putative  father  by  the  Guardians  immediately  on  the  birth 
of  the  child,  irrespective  of  the  fact  whether  the  mother  is  then  able  at 
once  to  give  evidence  or  not ; and,  if  the  mother  is  then  unable  to  give 
evidence  on  account  of  her  state  of  health,  the  man  should  be  bound  over 
to  appear  at  a later  date.  (VIII.,  139.) 

(205)  We  recommend  that  the  putative  father  be  chargeable  for  the 
maintenance  of  the  mother  of  his  child  from  the  date  of  the  mother’s 
admission  to  relief,  and  for  the  child  after  birth ; and  that,  immediately 
on  the  mother’s  admission,  inquiry  on  behalf  of  the  local  authority  be 
made  in  regard  to  the  paternity  of  the  child.  If  the  cases  be  numerous 
these  inquiries  should  be  made  by  a special  officer  suitable  for  the  work  ; 
but  the  interrogation  of  the  mother  should  be  by  a woman.  (VIII.,  141). 

(206)  Money  paid  under  a Bastardy  Order  by  a putative  father  to  the 
mother  of  an  illegitimate  child  should  be  paid  through  the  agency  of  a 
third  person.  (IX.,  147.) 

(I)  Treatment  of  Unmarried  Mothers.  {See  Part  VIII.,  / 

Chapter  4.) 

(207)  Single  Lapse  Gases. — These  should  be  dealt  with  in  insj^itutions 
apart  from  the  workhouse,  preferably  in  charitable  institutioifis,  but  if 
these  are  not  available  the  Public  Assistance  Authorities  should  institute 
homes  of  their  own.  Charitable  workers  to  watch  over  the  girls  on  their 

'first  return  to  the  world.  (IX.,  148.)  f 

(208)  Depraved,  Immoral  Women. — Detention  and  reformative  treat- 

ment on  lines  similar  to  those  adopted  for  “ in-and-out  ” casrfs  should  be 
organised.  (IX.,  148. J f 

(209)  Feeble-minded  Unmarried  Mothers. — These  shoi/ld  be  dealt 

with  in  accordance  with  the  recommendations  of  the  Royalf  Commission 
on  the  Feeble-minded.  Meantime,  the  Public  Assistance/  Authorities 
should  have  power  to  detain  such  mothers.  (IX.,  148.  ) / 

(210)  For  the  purpose  of  advising  in  regard  to  all  mate/rnity  cases,  a 
' Women’s  Committee  should  be  appointed  in  connection  wiA  every  Public 

Assistance  Committee,  consisting  of  members  of  that  Cc^mmittee  and  of 
voluntary  workers.  (IX.,  148.)  ..  / 

(J)  Orders  for  Detention  or  Continuous  Treatment. 

(211)  Certain  classes  of  persons  applying  for  or  /receiving  Public 
Assistance  {see  Part  IX.,  paragraphs  149-154)  should,  Subject  to  appeal, 
be  liable  to  an  Order  for  Continuous  Treatment  after  ^n  application  by 
the  Public  Assistance  Authority  to  Justices  of  the  Peajfie.  (IX.,  152.) 

(212)  Persons  against  whom  an  Order  for  Continuous  Treatment  had 
been  obtained  would  be  under  continuous  control  for  the  period  named 
in  the  Order;  this  control  need  not  be  exercised  in  an' institution  for  the 
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(J)  Orders  for  Detention  or  Continuous  Treatment — cont. 
whole  of  such  period,  but,  if  necessary,  the  Order  would  authorise  the 
Public  Assistance  Authority  to  remove  persons  to  and  detain  them  in 
institutions.  (IX.,  153.) 

(213)  We  have  recommended  that  persons  should  be  committed  to  a 
“ Detention  Colony  ” under  the  Home  Office,  for  any  period  between 
six  months  and  three  years,  who  have  been  guilty  of  wilful  and  persis- 
tent repetition  within  a given  period  of  any  of  the  following  offences 
(IX.,  151  Class  III.  (b)):— 

(1)  Wilful  refusal  or  neglect  of  persons  to  maintain  themselves  or 
their  families  (although  such  persons  are  wholly  or  in  part  able  to 
do  so),  the  result  of  such  refusal  or  neglect  being  that  the  persons 
or  their  families  have  become  chargeable  to  the  Public  Assistance 
Authority. 

(2)  Wilful  refusal,  on  the  part  of  a person  receiving  assistance  to 
perform  the  work  or  to  observe  the  regulations  duly  prescribed  in 
regard  to  such  assistance. 

(3)  Wilful  refusal  to  comply  with  the  conditions,  laid  down  by  the 
Public  Assistance  Authority,  upon  which  assistance  can  be  obtained, 
with  the  result  that  a person’s  family  thereby  becomes  chargeable. 

(4)  Giving  way  to  gambling,  drink,  or  idleness,  with  the  result 
that  a person  or  his  or  her  family  thereby  becomes  chargeable. 

(K)  Settlement  and  Removal.  {See  Part  VIII.,  Chapter  2.) 

(2J4)  Theoretically,  there  is  much  to  be  said  in  favour  of  the  proposal 
to  abolrish  the  Law  of  Settlement  and  Removal.  From  a practical  point 
of  view!  however,  there  is  much  to  be  said  against  its  entire  abolition, 
and,  accA)rdingly,  until  experience  has  been  gained  of  the  work  of  our 
new  orga\nisation  of  Public  Assistance,  we  think  it  better  to  retain  the 
law,  but  An  a modified  and  simplified  form.  The  specific  recommenda- 
tions we  ifcake  are  : — 

(а)  \That  the  County  or  County  Borough  shall  be  the  area  for  all 
purposes  of  settlement  and  removal. 

(б)  "Rhat  the  forms  of  settlement  be  reduced  to  four,  viz. : — 

? Birth. 

\ Parentage. 

\ Marriage. 

\ Residence. 

(c)  a settlement  be  acquired  by  one  year’s  residence  in  a 

County  oi\  County  Borough. 

{d)  Thafi  the  Local  Government  Board  determine  all  cases  of  dis- 
puted settfiement  unless  the  Board  consider  that  a particular  case 
should  be  (jecided  in  a Court  of  Law. 

(e)  That  ‘ there  be  reciprocity  of  removal  as  between  England, 
Scotland  amd  Ireland. 

(L)  CoMPOT-JNDiNG  FOR  Rates.  {See  Part  VIII.,  Chapter  8.) 

(215)  Compoufsiding  for  Rates  should  be  reduced  as  much  as  possible, 
and  it  might  be  found  desirable  to  reduce  the  limit  of  rateable  value  for 
compounding  purposes  under  the  Poor  Rate  Assessment  and  Collection 
Act,  1869.  (IX.,  157.)  
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(M)  Constructive  Relief  in  the  Case  of  the  Afflicted. 

(216)  A person  should  not  be  considered  constructively  a pauper  on 
account  of  Public  Assistance  to  a dependant,  occasioned  by  such  depen- 
dant being  mentally  defective,  epileptic,  lame,  deformed,  or  crippled. 
(IX.,  159.) 

(N)  Stocktaking  and  Workhouse  Accounts. 

(217)  A paid  Stocktaker  should  be  appointed  by  each  Public  Assis- 
tance Authority  to  undertake  the  double  duty  of  taking  stock  and  check- 
ing the  necessary  books.  (VIII.,  256.) 

(218)  The  keeping  of  accounts  should  be  simplified  as  far  as  possible, 
and  the  number  of  books  and  forms  reduced  to  a minimum  consistent 
with  sufiScient  safeguards  to  prevent  or  detect  fraud,  and  to  prevent 
laxity  of  method.  (VIII.,  257.) 

(0)  The  Compilation  of  the  Statistics  of  Public  Assistance. 

{See  Part  VIII.,  Chapter  10.) 

(219)  The  Director  of  Public  Assistance  in  each  Public  Assistance 
area  of  sufficient  size  should  have  a Statistical  Officer,  whose  duty  it 
should  be  to  prepare  the  Returns  of  persons  assisted,  and  transmit  them 
to  the  Local  Government  Board.  (VIII.,  283.) 

(220)  A Return  should  be  prepared  at  regular  intervals  showing  the 
aggregate  period  and  occasions  of  relief  granted  to  each  person,  distin- 
guishing between  Institutional  Relief  and  Outdoor  Relief,  and  classi- 
fying by  ages  (in  three  or  four  groups),  the  persons  assisted.  (VIII., 
284.) 

(221)  A person  should  be  considered  to  be  in  receipt  of  public  assistance 

when  he,  or  any  dependant  of  his,  subject  to  certain  exceptions  to  the 
rule  of  constructive  relief,  or,  being  a dependant,  when  he'  or  the  head 
of  the  family  receives  money,  kind,  or  medical  attention  at  the  cost  of 
public  funds,  notwithstanding  that  the  whole  or  part  of/ such  cost  be 
repaid  by  the  person  assisted  or  by  relatives  or  others.,  The  Local 
Government  Board  should  bring  this  rule  to  the  notice  pf  the  Public 
Assistance  Authorities.  (VIII.,  285.)  j 

(222)  Separate  statistics  should  be  obtained  of  the  cases  involving 
constructive  pauperism  both  as  to  the  persons  actually  relieved  and  the 
persons  only  constructively  relieved,  as  well  as  of  the  exceptions  to  the 
rule,  such  exceptions  being  classified  according  to  the  various  classes  of 
the  afflicted.  (VIII.,  286.) 

(223)  The  use  of  the  terms  “ able-bodied  ” and  “ not  able-bodied  ” 
should  be  discontinued,  and  the  terms  “ ordinarily  able  to  work  ” and 
“ not  ordinarily  able  to  work  ” should  be  substituted  therefor.  If  the 
definition  of  “ able  to  work  ” be  ability  to  perform  (I)  li/,(ht  (2)  moderate 
or  (3)  hard  work  of  a suitable  character  within  an  institution,  a practical 
standard  might  be  established.  (VIII.,  288.) 

(224)  The  class  “ ordinarily  able  to  work  ” should  be  sub-divided  in 
order  to  distinguish  those  able  to  work  on  the  date  of  the  Return  from 
those  ordinarily  able  to  work  who  are  temporarily  incapacitated  on  the 
date  of  the  Return.  (VIII.,  290.) 

(225)  Under  each  of  the  above  classes  those  on  the  Medical  Relief 

Lists  sho.uld  be  distinguished  from  those  who  are  not  on  those  Lists. 
(VIIL,  290.) 
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(O)  The  Compilation  of  the  Statistics  of  Public  Assistance — cont. 

(226)  Wives  of  men  in  receipt  of  outdoor  relief  should  be  classified 
according  to  their  own  physical  condition,  and  not  according  to  the 
physical  condition  of  their  husbands.  (VIII.,  291.) 

(227)  The  classification  by  physical  condition  should  be  embodied  in 
the  Relief  Lists  for  separate  infirmaries.  (VIII.,  291.) 

(228)  In  regard  to  the  statistics  of  medical  relief  only  for  the  day 
counts  the  Local  Government  Board  should  lay  down  the  rule  that  the 
persons  counted  should  be  those  patients  dealt  with  during  the  week 
preceding  the  date  of  the  Return.  (VIII.,  294.) 

(229)  The  medical  statistics  of  persons  in  receipt  of  public  assistance 
should  be  further  developed.  (VIII.,  295.) 

(230)  The  ages  of  persons  relieved  should  be  regularly  tabulated  on 
uniform  lines,  and  this  information  might  be  combined  with  other 
statistical  facts.  (VIII.,  297.) 

(231)  All  children  under  16  years  of  age,  of  parents  in  receipt  of 
relief,  should  be  counted,  whether  the  children  are  earning  or  not. 
(VIII.,  307.) 

(232)  The  present  classification  by  “ families  ” or  “ cases  ” should  be 

'itinued,  and  be  supplementary  to  the  classification  of  individuals 

accord4r!ing  to  their  industrial  ability  and  physical  condition.  (VIII.,  308.) 

(233)  ^ There  should  be  a further  classification  of  individuals  under  the 
heads  of  — 

(a)  Indoor  paupers ; (6)  Outdoor  paupers ; and  (c)  Boarded-out 

paupeiors ; 

and  that,  gi^mbject  to  reconsideration  when  the  scheme  we  recommend  is 
put  into  fofU’ce,  the  present  classification  by  Institutions  should  be  con- 
tinued. (V^IIL,  308.) 

(234)  Statistics  should  be  obtained  of  the  number  of  deserted  wives 
and  childret  i.  (VIII.,  308.) 

(23.5)  For"^  the  purpose  of  the  half-yearly  Returns,  the  numbers 
relieved  at  mhidnight  on  the  day  selected  should  be  recorded  instead  of 
those  relieve^d  on  a given  day.  By  this  means  persons  who  received 
both  indoor  a(.nd  outdoor  relief  on  the  date  of  the  Return  would  no  longer 
be  counted  tWace  over.  (VIII.,  308.) 

(236)  Period  Real  returns  should  be  obtained  of  the  cost  per  head  (in 
the  case  of  an^nual  expenditure)  or  per  unit  of  accommodation  (in  the 
case  of  capitaP  expenditure)  of  various  classes  of  persons  relieved  and  of 
the  various  m^^thods  of  relief.  (VIII.,  309.) 

(237)  The  ipems  of  expenditure  of  Public  Assistance  Authorities 
should  be  classified,  and  an  Index  prepared  on  the  lines  of  the  “ Index 
of  Classificatioii  ” included  in  the  “Uniform  System  of  Hospital 
Accounts.”  (Vill.,  309.) 

(238)  The  acc^ounts  of  the  Public  Assistance  Authorities  should  in  all 
cases  be  made  u]'p  to  the  31st  March  and  30th  September.  (VIII.,  310.) 

, (P)  Temporary  Commission. 

(239)  A tempdjrary  Commission,  working  under  the  Local  Govern- 
ment Board,  shorild  be  appointed  with  a view  to  securing  the  early  and 
effective  development  of  the  new  system  of  Public  Assistance.  (IX.,  160.) 
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MEMORANDUM  BY  DR.  DOWNES  ON  THE  REPORTS 
OF  THE  COMMISSION. 


I have  signed  the  Majority  Report  because  I desire  to  support  the 
principle  that  public  relief  in  every  form  should  be  administered  and 
controlled  by  one  local  authority  in  each  area.  The  control  of  assist- 
ance from  public  funds  is  a foremost  function  of  Government,  but  it 
is  not  one  which  the  people  of  this  country  would  willingly  surrender 
to  a regime  of  officialism,  however  this  may  commend  itself  to  the 
ultimate  aims  which  have  inspired  the  Minority  Report. 

But  I regret  that  I must  dissent  from  the  scheme  of  administration 
proposed  in  the  Majority  Report.  I view  with  grave  misgivings  the 
wholesale  and  imminent  disruption  of  existing  agencies  and  the  trans- 
ference of  the  work  of  relief  to  a complicated,  untried,  and,  as  I 
venture  to  think,  unworkable  system  of  machinery  with  manifold  and 
inherent  dangers.  It  is  doubtless  true  that  the  present  elective  basis  of 
our  local  government  has  in  some  places  proved  insufficient  to  secure 
efficiency  or  to  exclude  corruption,  and  that  it  has  failed  to  preserve  a due 
balance  of  representation  of  interests  or  to  enlist  the  services  of  many 
well-qualified  workers  and  administrators.  But  all  this  could  be  ad- 
justed by  other  measures,  and  a proposal  to  sweep  away  all  directly 
elected  representation  in  this  great  field  of  local  government  is  so  con- 
trary to  the  national  instinct  and  to  our  established  principles,  and  so 
fraught  with  contingent  dangers,  as  to  demand  the  most  rigid  proof  of 
its  necessity.  The  sufficiency  of  such  proof,  either  in  the  Majority  or  in 
the  Minority  Report  may,  I think,  be  justly  challenged,  and  it  is  improb- 
able that  the  picture  drawn  in  the  latter  Report  will  be  generally 
recognised  as  an  accurate  or  impartial  presentment  of  the  actual  facts. 

In  so  momentous  an  issue  it  is  perhaps  unfortunate  that  the  Evidence 
should  not  have  been  previously  made  public,  and  that  even  now  it  will 
not  be  accessible  to  many.  It  is  important  that  every  statement  should 
be  carefully  tested,  and  that  all  contingent  conditions  should  be  taken 
into  account.  I do  not  think  that  the  extracts  given,  even  in  the  Majority 
Report,  sufficiently  comply  with  this  in  all  cases.  As  an  example  I may 
refer  to  the  extracts  given  in  Part  IV.,  Chapter  6,  from  certain  Reports. 
These  extracts  fail  to  convey  the  very  important  fact  that  there  is  in 
the  original  Reports  abundant  evidence  to  show  that  the  conditions  of 
life  of  the  outdoor  paupers  described  are  certainly  no  worse  than  those 
of  the  neighbouring  independent  people  of  the  poorest  class.  What  is 
there  in  question  is,  in  fact,  not  so  much  the  administration  of  relief  to 
which  prominence  is  given,  as  shortcomings  of  education,  of  sanitation, 
and  of  housing. 

That  defects  exist  would  be  denied  by  no  one,  and  that  the  machinery 
must  advance  with  the  times  and  be  adjusted  continually  to  the 
standard  of  the  age  is  clear.  But  in  a balanced  consideration  of  those 
defects  we  should  not  lose  a just  sense  of  proportion,  nor  omit  to  take 
into  account  the  advance  which  has  been  and  continues  to  be  made,  in 
the  general  welfare  and  standard  of  living,  and  in  the  administration  of 
the  Poor  Law  itself. 

To  take  an  example  : — The  Commissioners  are  impressed,  and  rightly, 
with  the  importance  of  classification  : this,  indeed,  is  a pivot  of  both 
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Reports,  but  the  illustration  of  shortcomings  is  so  prominent  that,  as  I 
have  said  above,  there  is  danger  of  injustice.  For  in  this  matter  of 
classification  it  is  a fact  to  the  credit  of  the  country  that  of  the  indoor 
poor — exclusive  of  lunatics  in  asylums  and  of  casuals — more  than  38  per 
cent,  were  in  1908  already  provided  for  in  specialised  institutions  quite 
apart  from  the  ordinary  workhouse,*  and  the  proportion  in  London  was 
more  than  50  per  cent.  There  may  indeed  be  a danger  of  classification 
being  carried  too  far,  to  the  verge  of  hardship  or  even  tyranny.  The 
breaking  up  of  families,  the  removal  of  old  folk  from  their  associates 
and  friends,  may  outweigh  many  administrative  advantages.  And 
administrative  difficulties  may  themselves  arise  of  minor  import  com- 
pared with  the  above,  but  well  to  be  remembered.  Classification  run  to 
an  ideal  entails  many  practical  difficulties  and  even  evils. 

To  take  another  example  : It  is  surely  no  mean  thing  to  be  able  to 
say  that  now  of  all  the  children  in  receipt  of  relief,  not  7 per  cent,  are 
housed  in  a workhouse  proper,  and  that  there  is  hardly  a union  which 
does  not  send  this  remnant  out  to  the  public  elementary  school  to  mingle 
with  their  fellows.  In  1838  nearly  half  of  the  entire  number  of  the 
inmates  of  the  workhouses  were  children  under  sixteen  years  of  age. 
Now  only  one-tenth  of  the  inmates  of  “ workhouses,”  are  children  under 
sixteen  ; of  these  one-half  are  in  the  sick  wards  or  separate  infirmaries, 
and  a large  proportion  of  the  remainder  are  babies  under  three  years 
of  age. 

Not  less  satisfactory  is  the  record  that  within  the  same  period  the 
number  of  paid  nurses  of  the  sick  indoor  poor  has  risen  from  less  than 
200  to  more  than  6,000,  many  of  whom  are  highly  trained  in  their  pro- 
fession. The  beds  in  the  separate  infirmaries  of  London  alone  now 
nearly  equal  if  they  do  not  outnumber  those  of  all  the  general  hospitals 
in  the  whole  country.  It  is  a significant  proof  of  the  public  apprecia- 
tion of  these  infirmaries  that  the  proportion  of  the  total  deaths  in 
London  which  occur  in  the  Poor  Law  institutions  has  risen  from  12*3 
per  cent,  in  1890  to  20*5  per  cent,  in  1907:  We  should  be  careful,  in 
considering  statements  of  cases  in  which  the  Poor  Law  is  asserted  to  be 
deterrent,  not  to  lose  sight  of  these  broad  truths.  I regret  that  there 
is  not  in  the  Reports  a fuller  recognition  of  them  and  of  the  work  that 
has  been  accomplished  by  the  guardians  and  their  officers,  a work  in 
which  the  co-operation  of  many  voluntary  agencies  has  greatly  aided. 

I have  studied  the  list  of  defects  on  which  the  sweeping  changes 
advocated  in  the  Majority  Report  are  based.  My  experience  convinces 
me  that  there  is  not  one  which  could  not  be  met,  and  I venture 
to  say,  better  met  by  a revision,  a strengthening,  and  an  extension  of 
existing  powers  on  lines  already  established.  Powers  exist,  more  elastic 
and  more  extensive  than  the  proposals  of  the  Report,  whereby  any 
necessary  extension  of  area,  any  combination  of  local  administation,  or 
any  classification  could  be  effected.  Some  revision  or  addition  of  detail 
and  a public  mandate  is  alone  needed  to  set  them  in  operation. 

The  Report,  premising  that  extended  areas  are  necessary,  proposes 


* The  percentage  might  be  increased  by  the  inclusion  of  a large  number  of  indoor 
poor  accommodated  in  “homes  for  the  aged,”  etc.,  but  technically  included  in  the  list 
of  “workhouses”  so-called.  Moreover,  it  is  irrespective  of  all  the  classifications,  some- 
times highly  elaborated,  within  the  workhouses  themselves.  Nor  does  it  take  into 
account  the  great  and  ever-extending  use  of  voluntary  institutions  by  the  existing 
relief  authorities. 
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that  the  future  area  of  local  Poor  Law  administration  shall  be  the 
county  or  the  county  borough.  The  vast  amount  of  readjustment  in- 
volved in  this  will  best  be  realised  by  those  who  have  had  experience 
of  the  difficulties  entailed.  “ There  would  have  to  be  no  less  than 
225  adjustments  of  existing  properties  and  liabilities,  involving  much 
time,  trouble  and  expense,  and  without  finality  being  secured.  Urban 
districts  grow  into  populous  places  and  may  be  organised  as  boroughs. 
Boroughs  increase  in  importance  and  will  claim  to  rank  as  county 
boroughs.  Each  change  will  necessitate  further  adjustments,  and  the 
more  complete  the  institutional  service  provided  by  the  administrative 
county  from  which  the  population  would  pass,  the  more  difficult  the 
rearrangement  would  become.  With  what  confidence  could  institutions 
be  established  for  so  uncertain  a population  ? ” * The  scheme  of  the 
Report  indeed  is  inconsistent  with  the  object  of  self-contained  classifica- 
tion on  which  it  is  chiefiy  based.  There  are  even  cases  in  which 
the  area  would  be  reduced;  the  Union  of  West  Ham,  with  a population 
in  1901  of  more  than  half  a million,  would  be  replaced  by  a county 
borough  of  only  half  the  population  of  the  dissolved  union,  while  the 
remnant  would  be  incongruously  grouped  for  relief  purposes  with  the 
sparsely  peopled  marshes  of  the  coast. 

At  present  there  are  ninety-two  Poor  Law  unions,  each  with  a popula- 
tion of  more  than  100,000.  Among  the  administrative  counties  and 
county  boroughs  by  which  it  is  proposed  that  these  unions  should  be 
replaced,  seventy-seven  only  have  populations  exceeding  100,000.  The 
scheme  in  fact  does  not  solve  the  problem  of  the  great  urban  populations 
where  necessity  for  reform  is  greatest,  while  it  threatens  a maximum  of 
disturbance  to  the  rural  districts  where  the  need  is  least  pressing.  It 
may  indeed,  be  doubted  whether  many  of  the  proposed  areas  would  after 
all  suffice  for  a complete  self-contained  scheme  of  classification ; some  of 
them  are  manifestly  too  small  for  moderate  or  even  elementary  require- 
ments. But  the  grouping  of  county  or  county  borough  areas  would  be 
difficult  or  practically  impossible,  in  proportion  to  the  incongruity  of 
social  and  industrial  conditions  and  to  the  jealousies  of  strong 
municipalities.  And  thus  the  problem  of  the  fringe  of  the  great  cities 
would  still  remain. 

From  these  objections  a policy  of  grouping  or  amalgamating  existing 
unions  would  be  largely  free.  The  adjustment  of  properties  and  liabili- 
ties would  be  comparatively  simple.  “ The  plan  could  look  forward  to 
and  automatically  provide  for  the  future : existing  machinery  would  be 
available  and  could  be  used  for  all  it  was  worth.”  f And  in  this  con- 
nection the  question  of  the  existing  officers  should  not  be  forgotten. 
The  scheme  before  the  Commissioners  does  not  fully  deal  with  this,  and 
no  estimate  of  possible  cost  of  compensation  for  loss  of  office  is  given. 
Nor  is  there  any  indication  of  possible  cost  as  regards  the  scheme  as  a 
whole,  although  it  is  apparently  contemplated  that  the  change  shall  be 
applied  by  one  measure  to  the  whole  country. 

But  such  an  upheaval  would,  I think,  be  rather  astonishing  to  the 
rural  districts,  where  pauperism  is  largely  an  affair  of  old  age,  and  may 
reasonably  be  expected  to  be  substantially  relieved  by  the  Old-Age 
Pensions  Act,  and  where  enormous  reductions  have  taken  place  in  child 
pauperism.  The  necessity  of  drastic  interference  with  these  areas  is 

* Memorandum  by  the  Right  Hon.  Charles  Booth.  See  Appendix, 
t Mr.  Booth’s  Memorandum. 
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not  apparent.  It  is,  in  fact,  not  in  the  rural  districts  but  in  London 
and  in  the  urban  centres,  and  in  regard  to  adult  pauperism,  especially 
of  men,  that  the  position  is  serious.  The  most  disquieting  index  of 
urban  pauperism  is  the  increasing  proportion  of  able-bodied  men  in 
health  who  are  dependent  on  the  rates,  and  the  growing  percentages  of 
previous  applicants  to  committees  under  the  Unemployed  Workmen  Act. 

The  following  table  (Report  Part  II.),  seems  to  me  so  significant  that 
I reproduce  it : — 


Increase  or  Decrease  per  cent,  in  Number  of  Able-bodied  Men  in  Health 
IN  Receipt  of  Poor  Law  Relief. 


Indoor. 

Outdoor. 

Groups  of  Unions. 

j 

Between 

1891-1900. 

i 

i Between 
1895-1905. 

Between  } Between 
1891-1900.'  1895-1905. 

1 

Londofi 

Extra  Metropolitan. 

+ 0-7 

+ 38-4 

4-  6-6 

1 

1 4-  137-9 

! 

Wholly  urban 

Partly  urban  and  partly  rural,  of  which 
the  following  proportions  are  com- 
prised in  boroughs  and  urban  dis- 
tricts : — 

-f  12*8 

4-  24-4 

- 5-5 

1 -b  133-8 

j 

1 

(a)  75  per  cent,  and  upwards  - 

-f  34-0 

! 4-  19-2 

- 32-6 

i + 56-3 

(b)  50  percent,  and  under  75  per  cent. 

- 3-5 

i 4-  2-3 

- 48*9 

- 18-5 

(c)  25  per  cent,  and  under  50  per  cent. 

- 6-4 

, 4-  8-4 

- 45*0 

: - 39-3 

(c?)  under  25  per  cent. 

- 26-1 

1 - 19-0 

1 - 44-2 

, - 34-4 

Wholly  rural 

- 30*0 

i - 33-7 

i - 41-0 

1 - 37-7 

England  and  Wales  . . - . 

+ 6-5 

, 4-  21*2 

- 28-4 

i 4-  49-9 

The  decreased  rate  of  able-bodied  pauperism  in  the  rural  or  semi-rural 
districts  is  as  striking  as  the  progressive  increase  in  the  urban  districts, 
culminating  in  the  Metropolis,  is  disquieting.  There  is  indeed  abundance 
of  statistical  evidence  to  show  that  the  present  position  is  more  serious 
in  London  than  in  any  other  part  of  the  country,  and  this  seems  to 
demand  that  with  London  and  the  urban  centres  reform  should  begin. 

So  far  I have  spoken  of  objections  to  the  adoption  of  the  county  or 
county  borough  as  an  area.  There  are  further  reasons  for  opposing  any 
step  which  tends  to  municipalise  the  administration  of  public  relief 
under  the  existing  conditions  of  municipal  government  in  this  country  ; 
conditions  which  are  devoid  of  essential  safeguards,  and  are  funda- 
mentally different  from  those  of  continental  cities,  a point  which  appears 
to  be  too  often  forgotten. 

A strong  control  of  public  relief  is  a vital  necessity  ; I repeat  that  I 
wholly  agree  with  the  recommendation  that  this  control  should  govern 
public  relief  in  every  form  and  that  it  should  be  in  the  hands  of  one 
authority.  But  I hold  that  that  authority  should  be  directly  consti- 
tuted for  its  special  purpose : its  functions  are  too  great  to  warrant  its 
attachment  as  an  appendage  to  a borough  council.  The  device  of  a 
statutory  committee  is  at  best  but  a makeshift  of  representative  govern- 
ment : the  great  county  or  county  borough  councils  are  already  over- 
burthened  with  duties,  and  the  minor  municipal  bodies  can  claim  no 
such  status  as  would  entitle  them  to  a dominant  control  of  public  relief. 
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Any  idea  that  the  scheme  would  promote  co-operation  of  departments 
— public  health,  education,  works,  relief — I believe  to  be  illusory  and 
dangerous.  The  mutual  jealousies  of  committees,  even  of  the  same 
body,  are  familiar  to  those  engaged  in  practical  administration,  and 
statutory  committees  may  be  expected  to  revolve  in  their  own  orbits 
apart  from  the  rest.  There  is  a greater  probability  of  eventual  fusion, 
the  children  to  the  education  committee,  medical  relief  to  the  sanitary 
officers,  the  able-bodied  to  the  works  department.  In  this  light  the 
scheme  would  appear  to  be  but  a halfway  step  to  the  multiplication  of 
relief  authorities  advocated  by  the  Minority,  and  to  the  very  end  which 
the  whole  argument  of  the  Majority  Repoi't  condemns. 

I should  favour,  then,  for  London  a scheme  under  which  a relief 
authority  should  be  constituted  for  its  set  purpose,  partly  elected  and 
partly  nominated,  with  an  administrative  area  which  could,  if  and  when 
thought  fit,  be  extended  to  include  the  “ fringe  ” of  London.  I am  con- 
vinced that  it  would  be  a mistake  to  make  such  a body  too  large  : one 
elected  member  from  each  borough  area  should  suffice,  the  nominated 
members  being  representative  of  defined  interests.  This  body  would  set 
up  its  local  relief  committees  on  the  lines  generally  suggested  in  the 
Report,  and  I desire  to  especially  support  the  proposed  association  of 
each  committee  with  a chief  and  expert  officer  charged  with  very 
responsible  duties — such  as  are  now  discharged  by  the  clerk  of  a board 
of  guardians,  but  with  powers  superadded  on  the  lines  of  the  office  of 
inspector  of  poor  in  Scotland.  For  the  control  of  institutions,  numerous 
though  they  be,  a large  body  is  not  requisite : to  this  the  experience  of 
many  railways  and  other  commercial  concerns  will  testify.  I believe 
that  a small  temporary  Commission  of,  say,  five  experienced  adminis- 
trators could  initiate  the  whole  machinery.  Strong  and  systematic 
central  financial  control  is  indispensable  throughout,  and  I am  not  sure 
that  this  has  been  sufficiently  emphasised. 

Although  London  presents  an  exceptional  problem,  I see  no  reason 
why  a similar  machinery  should  not  in  turn  be  applicable  to  great  urban 
areas  elsewhere,  each  area  being  built  up  of  existing  units  of  Poor  Law 
administration,  according  to  their  community  of  social  and  industrial 
interests.  It  was  calculated  by  Mr.  Booth,  in  a memorandum  from 
which  1 have  largely  drawn,  that  154  urban  unions,  out  of  a total  of 
645,  with  two  thirds  of  the  entire  population  of  the  country,  might  be 
thus  dealt  with,  leaving  the  remaining  491  more  or  less  rural  unions, 
in  which  no  great  change  is  required,  largely  undisturbed  for  the  pre- 
sent, further  than  by  some  adjustment  in  the  number  of  guardians  and 
the  adoption  of  representative  nomination,  or  by  a grouping  and  possible 
provision  of  a federal  district  board  to  co-ordinate  the  general  adminis- 
tration, and  to  make  better  provision  for  certain  classes,  such  as  the 
sick*  or  the  able-bodied.  On  these  lines  I believe  that  efficiency  may 
be  secured  and  a large  measure  of  devolution  obtained. 

Where  the  relief  administration  is  thus  systematically  organised,  it 
might  properly  take  over  the  administration  of  the  lunatic  asylums  and 


* I have  great  hope  that,  in  the  Counties,  much  may  be  done  for  the  sick  by  nursing 
organisation,  and  by  the  development  of  County  Infirmaries  and  Cottage  Hospitals 
under  the  auspices  of  the  Voluntary  Aid  Councils  and  Committees  proposed  to  be 
established  in  Part  VII.  of  the  Majority  Report.  With  this  portion  of  the  scheme  I am 
heartily  in  accord.  But  on  these  Councils  and  Committees  the  medical  profession 
should  be  represented. 
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fever  hospitals.  Both  of  these  are  essentially  instruments  of  public 
relief,  and  there  would  be  obvious  advantage  in  consolidating  the 
administration  of  these  public  institutions  under  one  body  specially 
equipped  for  such  a duty.  The  experience  of  London  has  shewn  that 
the  fever  hospitals  and  the  ambulance  services  may  be  admirably 
administered  by  such  an  authority,  and  that  the  arrangement  admits  of 
many  advantages  which  could  not  otherwise  be  secured.  The  scientific 
application  of  principles  of  administration,  the  development  of  a trained 
and  organised  service,  the  control  of  finance,  of  contracts  and  supplies, 
and  the  adaptation  of  accommodation  according  to  the  need  of  the  time, 
may  be  instanced  in  illustration. 

As  regards  medical  relief,  I fear  that  the  scheme  proposed  in  the 
Report  is  too  complicated  for  adoption  in  practice,  and  too  dependent 
on  agencies  beyond  the  control  of  the  Poor  Law.  The  future  must 
largely  depend  on  the  action  of  the  great  voluntary  hospitals  and 
institutions  of  charity  and  self-help.  There  are  signs  that  this  will  be 
forthcoming  when  the  future  of  Poor  Law  Relief  has  been  settled,  but 
this  settlement  should  be  the  first  step,  and  alignment  of  the  other 
agencies  should  follow.  The  interest  taken  in  this  matter  by  the  repre- 
sentative medical  association,  by  some  of  the  leaders  of  the  medical 
profession  and  by  the  hospital  organisations  is  a guarantee  that  the 
matter  will  not  rest.  The  building  up  of  the  provident  dispensaries, 
their  relation  to  the  voluntary  hospitals,  the  reciprocity  of  each  with 
any  system  of  public  medical  relief,  and  the  ever-increasing  public  de- 
mands upon  the  services  of  the  medical  profession,  involve  problems 
which  should,  I submit,  be  considered  by  some  body  more  representative 
of  the  interests  concerned  and  more  directly  equipped  to  deal  with 
detailed  difficulties  than  the  present  Commission.  The  scheme  set  out 
in  the  Report  appears  to  me  to  ofter  what  amounts  to  a large  measure 
of  free  medical  relief  without  adequate  safeguard  either  to  the  medical 
profession  generally  or  to  the  ratepayer.  Provident  dispensaries  esta- 
blished by  the  enrolment  of  paupers  and  subsidised  by  the  rates  would, 
I fear,  become  provident  in  name  only,  and  the  offer,  or  inducement,  of 
free  institutional  relief  to  any  member  of  these  dispensaries  is  one  which 
in  my  judgment  could  not  be  met  until  the  available  accommodation  for 
the  sick  has  been  largely  augmented.  The  margin  of  spare  accommoda- 
tion at  present  lies  in  remote  country  workhouses  and  not  in  the  infirmaries 
of  the  urban  centres  of  demand.  This  offer  of  free  institutional  relief 
implies  also,  but  does  not  insure,  a settled  scheme  of  reciprocity  between 
the  voluntary  and  the  rate-supported  hospitals  ; unless  this  is  done,  the 
Poor  Law  in  order  to  fulfil  the  obligation  incurred  would  be  compelled 
to  establish  a costly  system  of  specialised  hospitals  parallel  to  and  com- 
peting with  the  voluntary  institutions. 

The  problem  of  institutional  medical  relief  lies  mainly  in  the  question 
of  the  man  who  is  not  ordinarily  dependent  on  the  rates.  His  necessity 
may  be  very  real  and  urgent ; a sudden  requirement  of  costly  and  im- 
perative surgery  may  be  ruinous  or  even  prohibitive  to  many  who  for 
the  ordinary  needs  of  life  would  be  counted  well-to-do.  The  solution 
will  doubtless  be  eventually  found  partly  in  increased  facilities  of 
accommodation  for  those  who  can  and  wish  to  pay  according  to  their 
means,  partly  in  the  resources  of  co-operation  and  insurance,  and  partly 
in  the  re-organisation  and  mutual  reciprocity  of  the  existing  medical 
services,  whether  voluntary  or  rate-supported,  which,  I hope,  may  not 
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be  long  deferred.  As  matters  stand  the  position  of  the  pauper  may  in 
this  respect  be  not  of  less,  but  of  greater  eligibility  than  that  of  the 
man  who  has  maintained  his  independence. 

Meanwhile,  the  grouping  or  combination  of  existing  Poor  Law  units 
on  the  lines  contemplated  in  this  Memorandum  into  broad  areas  of 
administration  for  medical  relief  should  with  the  widened  choice  of 
institutions,  facilitate  the  classification  of  the  sick  poor,  with  advantage 
and  economy,  and  at  the  same  time  enlarge  the  scope  and  conditions  of 
the  medical  service.  If  this  step  is  well  assured  Poor  Law  medical 
relief  will,  I think,  progress  on  safe  lines  and  will  be  prepared  for 
systematic  extension  of  co-operation  with  the  voluntary  agencies  at  the 
proper  time.  For  co-operation  with  the  Sanitary  services  provision 
already  exists  and  could  be  developed  without  difficulty.  The  separate 
functions  of  the  two  services,  however,  are  quite  definite,  and  any 
amalgamation  of  them  such  as  is  suggested  in  the  Minority  Report 
would,  in  my  judgment,  and  I have  had  experience  of  both,  be  detri- 
mental and  contrary  to  the  public  interest. 

On  the  question  of  disfranchisement  the  following  observations  of 
our  Investigators,  Mr.  Steel-Maitland  and  Miss  Squire,  are  very  perti- 
nent, “ at  present  medical  out-relief  does  not  disfranchise,  infirmary 
treatment  does  so  in  some  cases  and  in  some  places  but  not  in  others. 
. . . The  origin  of  the  present  state  of  affairs  lay  in  the  cry  ‘ Why 
should  a man  lose  his  vote  just  for  a bottle  of  medicine.’”  And  the 
distinction  “ is  precisely  the  reverse  of  what  is  really  reasonable.  In  the 
case  of  a serious  illness  demanding  institutional  treatment  the  expense 
might  well  be  beyond  the  resources  of  a thrifty  man.  The  opposite  is 
the  case  with  a medical  order.  Hence  at  present  a man  is  not  disfran- 
chised if  he  gets  relief  which  he  ought  to  have  been  able  to  provide  for 
himself.  He  may  be  disfranchised  for  seeking  relief  he  could  not 
reasonably  be  expected  to  provide,  and  which  in  addition  it  was  often 
to  the  public  benefit  as  well  as  his  own  that  he  should  get.”*  Personally 
I think  that  disfranchisement  should  at  any  rate  be  reserved  for  certain 
cases,  e.g.,  persons  able  to  pay  but  failing  to  repay  for  infirmary  relief 
obtained  by  them. 

Finally,  I am  of  opinion  that  the  whole  question  of  the  cost  of  hospital 
and  infirmary  construction  and  administration,  and  the  standard  of  equip- 
ment generally  should  be  inquired  into  by  a Departmental  Committee. 

The  most  pressing  need  for  action  is  occasioned  by  the  distress  which 
is  associated  with  lack  of  employment.  Few  things  could  be  more  in- 
jurious to  the  commonweal  or  more  unsettling  to  men’s  minds  than 
hesitation  or  delay  in  such  a matter.-  And  this,  even  if  it  stood  alone, 
would  to  my  mind  be  a fatal  objection  to  the  revolutionary  schemes  and 
to  the  breaking  up  of  existing  machinery  proposed  by  the  Reports. 
I fully  agree  that  the  provision  of  public  relief  made  by  the  Poor  Law 
should  be  such  as  may  be  offered  without  loss  of  self-respect  to  the 
well-conducted  man  who  is  obliged  to  resort  to  it.  To  every  man  should 
be  given  a chance  in  the  first  instance  and  a possibility  of  hope  even  in 
the  last  resort.  It  needs  no  great  enlargement  of  present  powers  to 
secure  this,  and  to  extend  the  arrangements  whereby  a decent  home 
shall  not  be  broken  up  in  time  of  depression.  This  demands  a more 
effectual  severance  of  the  idle  and  vicious  from  the  industrious,  a 
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severance  which  can  only  be  effectually  enforced  if  the  relief  is  in  the 
hands  of  one  authority  in  the  first  instance.  To  this  end  I would  urge 
the  promotion  of  legislation  on  the  lines  of  the  Report  of  the  Depart- 
mental Committee  on  Vagrancy,  and  I regret  the  inconclusive  reference 
of  the  Majority  Report  to  the  recommendations  of  that  Committee. 

I dissent  from  any  recommendation  for  the  provision  of  special  work 
by  local  authorities  at  times  of  depression.  The  machinery  of  the  Relief 
Authority  should  be  so  constituted  as  to  suffice,  and  it  should  include 
provision  for  the  use  of  spare  accommodation  in  other  localities  if  the 
accommodation  of  a distressed  area  should  be  found  to  be  inadequate. 
More  power  for  the  utilization  of  distant  accommodation  is  indeed 
needed  for  ordinary  administration,  and  it  is  imperative  if  great  towns 
are  to  deal  with  able-bodied  men  in  workhouses  with  sufficient  land 
attached.  In  the  rare  case  of  local  industrial  disaster,  such  as  the 
Lancashire  Cotton  Famine,  I should  desire  to  see  provision  for  financial 
assistance  on  the  principle  of  a rate-in-aid  over  an  extended  area.  I 
regret  that  this  and  the  financial  considerations  of  public  relief  generally 
have  not  been  more  fully  dealt  with  by  the  Commission,  and  especially 
so,  because  the  proposals  of  either  Report  must,  in  my  judgment,  in- 
evitably involve  an  immediate  but  uncalculated  outlay  of  public  money. 

The  hurried  issue  of  the  Reports  does  not  permit  me  to  consider  them 
in  further  detail,  and  I will  only  in  conclusion  refer  to  the  proposed 
tabulation  of  statistics  by  the  Central  Authority.  The  experience  of 
the  statistical  work  of  the  Commission  itself  and  of  various  public  de- 
partments certainly  does  not  support  the  conclusion  that  this  work 
would  impose  too  great  a burden  on  the  Central  Department.  I attach 
great  importance  to  a proper  and  accurate  system  of  statistics  as  an 
instrument  of  administration,  and  I trust  that  a strong  Statistical  De- 
partment and  Intelligence  Bureau  will  be  established  as  a division  or 
branch  of  the  Central  Authority. 


(Signed)  Arthur  Downes. 
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MEMORANDUM  BY  Mr.  C.  S.  LOCH  AND  Mrs.  BOSANQUET. 


The  Treatment  of  Unemployed  Persons. 

We  accept  the  necessity  of  making  some  provision  for  meeting  excep- 
tional distress,  if  it  should  arise  in  the  transitional  period,  before  the 
system  of  Public  Assistance  has  been  actually  established.  But  we 
think  that  the  ability  of  the  Public  Assistance  Authorities  to  meet 
exceptional  distress  of  all  kinds,  after  that  period,  might  have  been 
more  fully  explained  and  illustrated  in  the  Report.  We  regret  that 
this  has  not  been  done. 

The  Commission  have  agreed  to  the  principle  of  there  being  one  relief 
authority  only.  This  authority  it  is  proposed  to  call  the  Public  Assist- 
ance Authority.  The  change  of  name  from  Poor  Law  to  Public 
Assistance  implies  and  indicates  a change  in  spirit  and  purpose,  methods 
and  organisation.  In  these  circumstances  there  seems  to  us  to  be  no  reason 
why,  when  the  new  system  has  been  set  on  foot,  the  Public  Assistance 
Authorities  should  not  meet  all  the  exigencies  of  exceptional  distress 
of  whatever  kind  they  may  be,  subject  to  the  enforcement  of  the 
principle,  which  is  based  alike  on  general  experience  and  on  the  dictates 
of  common  sense,  that  the  provision  made  for  persons  in  distress  who  are 
able  to  work  should  not  be  more  attractive  than  the  conditions  of  self- 
support. 

We  see  no  reason,  why,  under  obvious  safeguards,  the  Public  Assist- 
ance Authorities  should  not  be  empowered  to  purchase  land  or  to  take 
any  other  measures  which  they  may  deem  desirable  to  deal  with 
exceptional  or  severe  distress,  as,  for  instance,  such  measures  as  might 
be  required  to  meet  the  distress  of  a Cotton  Famine  or  the  difficulties 
that  might  arise  in  a cyclical  want  of  employment. 

We  are  strongly  of  opinion  that  the  treatment  of  distress,  exceptional 
or  other,  should  be  entirely  dissociated  from  the  municipalities  and  from 
municipal  employment. 

We  should  very  greatly  regret  it,  if  the  methods  proposed  in  the  Report, 
in  order  to  meet  exceptional  distress  during  the  period  of  transition, 
should  become  permanent  methods  of  procedure. 

(Signed)  Charles  S.  Loch. 

Helen  Bosanquet. 
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MEMORANDUM  BY  MISS  OCTAVIA  HILL. 


While  signing  the  Report  because  I agree,  in  the  main,  with  its 
conclusions,  I regret  that  I must  differ  from  my  colleagues  on  the 
following  points  : — 

Machinery. 

A statutory  Committee  of  the  County  Council  appears  to  me  to  be 
open  to  the  following  objections  : — 

(1)  It  tends  to  the  municipalisation  of  the  Poor  Law. 

(2)  It  is  comparatively  untried  machinery. 

(3)  It  is,  at  best,  composed  mainly  of  those  elected  for  other 
duties,  and  already  over-weighted  with  work. 

I should  have  recommended  an  ad  hoc  authority  elected  from  an 
enlarged  area,  and  with  a strong  nominated,  or  co-opted  element.  The 
prospect  of  more  hopeful  work  which  must  open  out  under  the  fresh 
arrangements  would  probably  attract  the  services  of  those  interested  in 
the  poor,  and  able  to  devote  undivided  strength  and  thought  to  them, 
as  they  would  not  be  burdened  with  County  Council  business,  nor  eager 
for  political  advancement. 

Medical  Relief. 

The  scheme  for  Medical  Relief  sketched  in  the  Report  is  not,  in  my 
opinion,  workable ; moreover,  it  opens  the  door  too  widely  to  free 
Medical  Relief. 

Disfranchisement. 

I regret  that  the  recommendations  with  regard  to  disfranchisement 
extend,  rather  than  diminish,  the  number  of  those  dependent  on  public 
funds,  who  would  have  votes. 

Special  Schemes  of  Work  under  Authorities  other  than 
those  for  Public  Assistance. 

But,  finally,  and  chiefiy,  I emphatically  dissent  from  the  recommen- 
dation as  to  the  provision  of  special  work  at  times  of  depression, 
However  guarded  the  conditions  may  be,  the  mere  knowledge  of  the 
existence  of  such  schemes  would,  I believe,  do  harm.  Artificial  work 
provided  by  State  or  Municipality  has  never  yet  been  successful, 
whether  financially,  • industrially,  or  in  its  infiuence  on  character. 
There  is  also  danger  of  corruption  creeping  in,  the  more  industrial 
enterprises  are  carried  on  by  Municipalities.  The  relation  between  these 
and  their  employes,  who  are  also  their  constituents,  is  not  satisfactory. 
Moreover,  the  duty  of  inspecting  private  enterprise  cannot  be  properly 
performed  by  those  who  are  competing  with  it. 

But  there  are  far  more  important  objections  to  a supply  of  artificial 
work.  Such  supply  withdraws  attention  from  those  radical  changes 
which  can  alone  meet  the  difficulties  of  unemployment.  If,  as  I believe, 
we  must  trust  to  the  energy,  resolution,  and  keen  practical  sense  of  our 
people  to  find  the  places  where  they  are  wanted,  and  to  fit  themselves 
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for  the  work  which  is  needed  ; if  we  must  look  to  them  to  provide 
against  times  of  crisis  by  foresight,  insurance,  and  savings ; we  must 
not  buoy  them  up  by  visions  of  State,  or  Municipal,  employment — 
schemes  specially  devised  to  meet  their  capacity  instead  of  developing 
their  power  to  do  what  is  really  wanted.  Nor  must  we  keep  them  in 
congested  districts. 

It  may  be  that  the  provisions  recommended  in  the  Report,  i.e.  Insur- 
ance and  Labour  Exchanges  for  the  industrious,  and  places  of  detention 
for  vagrants  and  wastrels,  may  still  leave  a certain  number  of  unem- 
ployed. Then  let  our  Workhouses — called,  if  it  is  thought  well. 
Industrial  and  Agricultural  Institutions  or  Labour  Colonies — be,  as  the 
Report  recommends,  such  that  we  shall  not  be  ashamed  to  offer  them  to 
a respectable  man  out  of  work,  where  he  can  wait,  in  healthy  surround- 
ings, withdrawn  from  the  labour  market,  afforded  special  training  and 
employment,  until  he  can  resume  his  place  in  the  industrial  world. 

(Signed)  Octavia  Hill. 


925  —2. 
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MEMORANDUM  BY  MR.  T.  HANCOCK  NUNN  AS  TO  THE 
FUNCTIONS  AND  CONSTITUTION  OF  THE  NEW  PUBLIC 
ASSISTANCE  AUTHORITY  AND  ITS  LOCAL  COMMITTEES, 
WITH  A NOTE  UPON  THE  HAMPSTEAD  SYSTEM  OF  CO- 
OPERATION BY  MEANS  OF  A COUNCIL  OF  SOCIAL 
WELFARE. 


(A)  Introduction. 

This  Memorandum  is  written  to  indicate  an  alternative  view  of  the 
functions  of  the  future  committees  of  Public  Assistance,  and  to  suggest 
an  alternative  method  of  appointing  them.  This  view  and  this  method 
are  derived  very  largely  from  my  experience  of  the  Hampstead  system 
of  co-operation  by  means  of  a Council  of  Social  Welfare.  Accordingly, 
I have,  in  the  Note  following  the  Memorandum,  described  the  genesis  and 
functions  of  that  Council.  It  is,  I think,  the  only  constructive  and 
comprehensive  attempt  made  in  England,  so  far,  to  federate  all  the  Public 
Bodies  and  Friendly  Societies  in  one  Borough  in  one  organised  effort  of 
social  beneficence,  alleviative,  restorative,  and  preventive. 

The  Commission  has  been  practically  unanimous  in  selecting  the  County 
Area  as  the  unit  of  administration  of  Public  Assistance  in  the  future, 
and  in  recommending  that  the  organisation  of  Public  Assistance  be  given 
to  a Statutory  Committee  of  the  County  Council.  Concurring  as  I do 
most  cordially  with  this  cardinal  reform  of  our  present  Poor  Law  system, 
I feel  bound  to  make  the  following  alternative  suggestions  as  to  the 
functions  of  the  new  Authority,  and  consequently  as  to  the  constitution 
of  the  new  Authority  and  the  method  of  appointment  of  their  local 
managers. 

(B)  Alternative  Suggestions. 

I would  recommend  : — 

1.  That  in  each  local  area  a Council  of  Social  Welfare  be  formed  on 
a scheme  made  by  the  Public  Assistance  Authorities,  and  approved 
by  the  Charities  Commission  Department  of  the  Local  Government 
Board,  representative  of  all  the  Public,  Voluntary,  Endowed,  and 
Friendly  Bodies  at  work  in  that  local  area  for  the  social  betterment 
of  the  people.  That  the  functions  of  this  Council  of  Social  Welfare  be 
deliberative  and  electoral  only. 

2.  That  in  each  County,  or  County  Borough  area,  a Council  of 
Social  Welfare  be  formed  on  a scheme  drawn  up  by  the  County 
or  County  Borough  Council  and  approved  by  the  County  Council 
Department  of  the  Local  Government  Board,  representative  of  all 
the  Public,  Voluntary,  Endowed,  and  Friendly  Bodies  at  work 
in  the  County,  or  County  Borough,  but  over  areas  transcending  the 
local  areas,  for  the  social  betterment  of  the  people.  That  the 
functions  of  this  Council  of  Social  Welfare  be  deliberative  and 
electoral  only. 

3.  That  the  majority  of  the  Public  Assistance  Authority  be  mem- 
bers of  the  County  Council  or  County  Borough  Council,  whilst  the 
minority  consist  of  persons  nominated  by  the  County  Council  of 
Social  Welfare,  and  appointed  by  the  County  Council  or  County 
Borough  Council. 
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4.  That  the  local  Committee  of  Public  Assistance  consist  of  persons 
nominated  by  the  local  Council  of  Social  Welfare  and  appointed  by 
the  Public  Assistance  Authority. 

5.  That  in  addition  to  the  Duties  and  Powers  recommended  in 
Part  IX.  of  our  Report,  the  Public  Assistance  Authority  be  em- 
powered to  effect  organised  co-operation  amongst  the  constituent 
Bodies  of  the  County  and  local  Councils  of  Social  Welfare,  but  that 
no  special  Statutory  powers  be  given  them  for  this  purpose  beyond 
the  power  of  making  grants  towards  the  working  expenses  involved 
in  effecting  such  co-ordination  as  they  might  recommend.  This 
would  involve  an  extension  of  42  & 43  Viet.,  c.  54,  Section  10. 

6.  That  in  addition  to  the  duties  laid  down  for  the  Public  Assist- 
ance Committee  in  Part  IX.  of  our  Report,  it  be  the  duty  of  these 
committees,  with  the  approval  of  the  Public  Assistance  Authority 
and  in  consultation  with  the  Local  Council  of  Social  Welfare,  to 
organise  co-operation  amongst  the  constituent  Bodies  of  the  local 
Council  of  Social  Welfare,  and  to  recommend  to  the  Public  Assistance 
Authority  grants  to  voluntary  agencies  under  the  extended  powers 
of  42  & 43  Viet.  c.  54,  Section  10. 

I would  venture  further  to  recommend,  in  order  to  mark  the  fact  that 
the  powers  and  duties,  greatly  enlarged  no  doubt,  of  the  present  Poor 
Law  Guardians,  are  to  be  transferred  to  a Statutory  Committee  of  the 
County  Council. 

7.  That  the  Public  Assistance  Authority  be  referred  to  as  the 
County  Guardians  and  the  local  committees  as  the  Guardians’ 
Managers. 

Under  this  system,  although  it  would  be  open  to  the  County  Guardians 
and  the  local  Managers  to  appoint  Medical  Committees,  these  would  not 
be  related  to  the  Authority  in  such  a way  as  to  absorb  most  of  the 
organising  work  of  what  I describe  as  the  democratic  base  of  the  system. 
Nor  can  I entirely  subscribe  to  the  suggestion  in  our  Report  that  through 
the  Medical  Committee  a direct  path  should  be  opened  from  an  applica- 
tion to  the  Guardians  directly  into  a Provident  Dispensary.  Under  this 
system  the  better  way  would  surely  be  to  promote  such  an  organisation 
of  combined  Medical  Aid  as  is  actually  in  progress  at  Hampstead,  as 
sketched  in  Section  XIII.  of  the  following  Note.  The  path  to  the 
Provident  Dispensary  is  there  opened  up,  not  through  an  application  for 
relief,  but  by  the  enthusiasm,  good-fellowship,  and  brotherhood,  that 
links  the  members  of  a great  Friendly  Society. 

(C)  An  Organic  Relation  between  the  Statutory  and  Voluntary 

Bodies. 

The  general  effect  of  these  proposals  is  to  make  the  County  Guardians 
areal  democratic  base  to  the  New  System  of  Public  Assistance ; to  place 
in  the  hands  of  these  Guardians  not  only  the  provision  and  organisation 
of  Public  Assistance,  but  the  promotion  of  co-operation  amongst  all  in- 
stitutions that  aim  at  the  betterment  of  the  people ; and  to  do  this  by 
means  of  County  Committees  and  local  Managers ; but  to  secure  the  re- 
presentation on  both  of  these,  of  the  bodies  whose  co-operation  is  sought. 
These  alternative  proposals  are  based  upon  my  confirmed  opinion  that 
no  reform  of  our  present  Poor  Law  will  be  effective  if  the  new  system  is 
not  fortified  by,  and  at  the  same  time  safeguarded  from,  the  operations 
of  equally  powerful  Bodies  in  the  same  field  ; and  that  the  way  to  effect 
this  is  to  connect  organically  the  Statutory  and  the  Voluntary  Bodies. 
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I. — Electoral. 

It  is  now  agreed  on  all  hands  that  the  direct  election  of  the  local 
administrators  of  Public  Assistance  is  a failure.  Overwhelming  evidence 
has  been  submitted  to  us  proving  that  the  great  majority  of  the  local 
electorates  are  not  sufficiently  interested  to  vote  ad  hoc.  On  the  other 
hand  it  is  felt  that  the  electoral  dependence  of  the  local  administrator  of 
relief  upon  the  individuals  who  may  themselves  become  applicants  for 
relief  is  demoralising  to  the  representative  and  to  the  electorate.  This 
very  kind  of  demoralisation,  followed  by  a reversion  to  those  condemned 
methods  of  relief  at  once  pauperising  to  the  poorer  classes,  and  im- 
poverishing to  all  classes  of  the  community,  has  been  only  too  conspicuous 
of  late. 

But  if  we  are  forced,  owing  to  the  apathy  of  the  electorate  to  abandon 
one  form  of  representative  government  for  the  appointment  of  the  local 
managers  of  the  democratic  Authority,  have  we  then  exhausted  the 
possibilities  of  representative  government  ? If  the  ordinary  elector  is 
not  sufficiently  interested  in  Public  Assistance  to  go  to  the  poll,  who  is 
sufficiently  interested,  to  whom  is  it  of  importance  ? The  answer  is  that 
it  is  of  importance,  it  is  of  vital  interest,  to  certain  classes  of  the  com- 
munity— to  those  who,  by  adopting  certain  professions,  or  as  voluntary 
workers,  or  as  organisers  of  Friendly  Societies,  are  devoting  all  or  a large 
portion  of  their  time,  strength,  and  abilities,  to  the  service  of  their  poorer 
neighbours.  The  clergy  of  a Ruri-decanal  Chapter,  the  members  of  a 
Free  Church  Council,  a Branch  of  the  British  Medical  Association,  the 
Governing  Bodies  of  our  great  Hospitals,  Nursing  Associations,  and 
Dispensaries,  the  Trades  Councils  representing  the  Trades  Unions  of 
their  Districts,  the  Committees  of  the  great  affiliated  and  other  Friendly 
Societies,  the  members  of  Public  Health  Committees,  Bath  Committees, 
Library  Committees,  and  Distress, Committees  of  our  Municipal  bodies, 
Committees — men  and  women — of  Voluntary  Societies,  Trustees  of  local 
and  county  Endowments — to  these  people,  a great  and  constantly  in- 
creasing number  of  influential  persons  drawn  from  all  classes  of  society, 
all  religious  denominations,  and  every  shade  of  political  opinion.  To 
these,  certainly  the  election  of  the  local  Managers  of  the  Public  Assistance 
Authorities  is  of  extreme  importance.  Their  work  may  be  upheld  and 
aided,  or  undone  altogether,  by  the  local  administration  of  the  laws  re- 
lating to  the  poor.  On  the  other  hand,  since  by  their  maladministration 
they  may  flood  the  local  managers  of  the  Guardians  with  applications 
for  relief  or  wreck  the  policy  conceived  by  the  County  Authority,  their 
sympathy  and  co-operation  are  essential  to  Public  Assistance. 

It  has  been  shown  in  Hampstead  how  easy  it  is  to  form  out  of  these 
elements  an  Electoral  Council  by  which  the  local  managers  of  Public 
Assistance  might  be  nominated — their  appointment — like  the  constitu- 
tion of  the  Electoral  Council  itself — remaining  in  the  hands  of  the 
democratic  Public  Assistance  Authority  of  the  Council. 

It  must  be  remembered  that  we  are  face  to  face  with  a real  political 
difficulty — the  astonishing  apathy  of  the  elector  at  the  triennial  election 
of  Guardians  ; and  that  we  are  also  face  to  face  with  an  administration 
of  the  Poor  Laws  which — although  there  are  many  shining  exceptions 
to  prove  the  rule — reflects  the  temper  of  the  electorate  in  its  want  of 
heart,  want  of  mind,  and  general  want  of  power  to  deal  with  the  most 
difficult  problems  presented  by  the  present  condition  of  the  Poor. 
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II. — Personal. 

Now  is  it  not  true  that  in  the  community  itself  what  is  wanted  is  just 
that  kind  of  concentration  or  rallying  ground  for  social  sympathy, 
social  aspiration  and  enthusiasm,  social  effort,  and  social  co-operation, 
which  a Council  of  Social  Welfare  affords  ? In  the  sporadic  efforts  now 
being  made  to  imitate  unofficially  the  official  Elberfeld  system,  in  the 
Guilds  of  Help  which  are  springing  up  in  the  provinces  and  competing, 
it  is  to  be  feared  rather  unhappily,  with  existing  charity  organisation 
societies,  in  the  efforts  more  or  less  successful  to  reform  the  Charity 
Organisation  Society  itself  and  adapt  it  to  the  needs  of  this  generation, 
in  the  excellent  organisation  of  Health  Visitors  in  London  and  in  the 
country,  in  Mrs.  Asquith’s  admirable  league  of  Personal  Service  in 
London,  which  must  be  established  or  it  will  evaporate — in  all  these 
efforts  one  sees  an  awakening  of  the  public  conscience — a desire  to  “ serve 
God  in  the  State,”  a civic  enthusiasm  that  cries  aloud  for  organisation. 
This  need  has  been  met  in  Hampstead  by  the  gradual  building  up  of  a 
representative  Council  of  Social  Welfare.  Such  a council  meet  two 
needs  at  once  because  the  needs  are  so  intimately  connected.  It  can 
form  an  electorate  for  the  nomination  of  the  local  managers  to  be 
appointed  by  the  Public  Assistance  Authority.  And  it  can  concentrate 
and  rally  all  the  personal  service  of  the  community — now  more  or  less 
isolated  and  to  that  extent  ineffective.  But  I have  to  show  that  it  can 
perform  two  more  services  not  a whit  less  important.  For,  thirdly,  in 
appointing  an  Executive  as  in  Hampstead,  or  in  nominating  (not  appoint- 
ing) the  Local  Managers  of  the  Guardians  in  our  new  system,  it  can  give 
them  its  mandate  to  promote  co-operation  amongst  its  own  constituent 
Bodies.  And,  fourthly,  by  seating  the  representatives  of  the  Voluntary, 
Friendly  and  Municipal  Services,  which  are  largely  preventive  in  their 
operation,  in  the  heart  of  the  system  of  Public  Assistance  (which  is  now 
mainly  alleviative  but  increasingly  remedial),  it  may  enable  the  Public 
Assistance  Authority  to  harmonise  the  whole  system  of  assistance  within 
and  without  its  statutory  limits.  These  two  latter  propositions  I proceed 
to  illustrate  from  the  Hampstead  system,  only  premising  that  what 
obtains  there  under  a purely  voluntary  system  would  in  my  opinion 
obtain  with  greatly  enhanced  advantage  in  the  case  of  a County  Council 
of  Social  Welfare  nominating  a minority  of  the  County  Authority,  and 
in  the  case  of  a local  Council  of  Social  Welfare  nominating  all  or  nearly 
all  of  the  local  Managers  of  Public  Assistance. 

III. — Executive. 

The  need  of  co-operation  is  enforced  at  some  length  in  the  following 
Note,  because  I feel  that  in  our  Report  we  have  regarded  the  Voluntary 
Aid  Committee  too  much  as  a Voluntary  Committee  of  Assistance  for 
individual  cases  of  distress.  What  each  community  needs  is  a co- 
operative civic  Body  which  will  secure  the  organisation  that  makes  all 
case  work  effective.  Such  a Body  concentrates  effort  upon  Social 
Welfare  itself,  and  minimises  the  need  of  relief,  not  by  charitable  relief 
of  individual  cases,  but  by  raising  the  whole  standard  of  life  and  character 
by  the  development  of  social  responsibility. 

The  principle  underlying  the  co-operation,  that  is,  the  distinctive 
features  of  the  Hampstead  System,  is  the  Representative  Control  by  all 
the  agencies  of  those  departments  of  their  work  which  come  into 
contact  with  one  another,  which  may  therefore  clash  by  overlapping,  or 
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gather  power  by  co-operation.  This  Representative  Control  is  in  its 
turn  based  upon  the  principle  that  growth  takes  place  from  within,  in 
other  words,  that  all  successful  co-operation  must  depend  upon  the  con- 
sent of  the  co-operating  parties.  We  may  go  further  and  say  that 
where  co-operation  is  to  be  of  real  value  the  point  of  view  of  each 
agency  must  be  sympathetically  grasped  by  some  central  Body ; and 
that  not  until  all  sides  have  been  heard  and  understood  can  the  true 
solution  of  any  complicated  social  problem  be  indicated.  These  con- 
siderations are  elaborated  in  the  concluding  section  of  the  following 
Note,  in  which  the  need  and  use  of  a Representative  Council  and 
Executive  of  Social  Welfare  are  advanced. 

Now  the  point  about  the  Executive  which  I am  anxious  to  make  quite 
clear  is  this  : — that  the  control  it  exercises  over  Agencies  is,  as  I suggest, 
that  the  control  of  the  County  Guardians  should  be,  indirect.  By  an 
appeal  which  is  backed  b^^  no  statutory  powers  at  all,  it  brings  into  con- 
ference the  Agencies  whose  co-operation  in  some  departments  of  their 
common  work  is  required.  The  Agencies  themselves  exercise  in  common 
whatever  direct  control  is  necessary,  and  this  control  goes  as  far,  and 
goes  on  as  long  as  it  is  found  to  be  useful.  Only  the  points  of  contact 
between  the  Agencies  come  under  common  control,  each  Agency  retaining 
its  entire  independence  in  all  other  matters.  In  Section  XVI.  of  the  Note 
it  is  suggested  that  only  under  very  exceptional  circumstances  would  it 
be  possible  for  any  Body  with  less  than  Municipal  Authority  to  compass 
the  co-ordination  here  indicated;  but  at  the  present  time  the  trend  of 
public  opinion  is  distinctly  in  favour  of  municipal  intervention,  provided 
it  does  not  take  the  form  of  absolute  control  over  voluntary  enterprise. 
The  Note  that  follows  this  Memorandum  illustrates  the  kind  of  co- 
operation that  may  be  brought  about,  provided  it  is  the  duty  of  some 
permanent  Body  to  bring  it  about.  In  the  new  scheme  of  Public  Assist- 
ance we  advocate,  the  work  would  fall  to  Standing  Committees  of  the 
County  Guardians  and  of  the  Guardians’  Managers  respectively.  The 
Chairmen  of  these  Committees  would  need  to  be  men  of  influence  in  the 
County  and  in  the  local  area,  and  their  chief  officers  men  of  liberal 
education,  experienced  in  all  departments  of  local  work. 

IV. — Organic. 

But  one  of  the  greatest  of  our  social  problems  is — how  to  provide  pre- 
ventive assistance  just  at  the  very  point  where  dependence  or  pauperism 
may  begin,  such  a backthrust — such  an  automatic  backthrust — as  shall 
start  the  applicant  for  Poor  Relief  upon  the  path  of  independence.  Here 
again  the  application  of  the  principle  of  representative  control  has  been 
applied  with  success.  The  note  shows  how  the  Board  of  Guardians  in 
Hampstead,  already  containing  several  eai-nest  social  workers,  was 
gradually  reinforced  until  it  became  practically  a representative  body 
of  social  workers.  These  workers,  recognising  the  unsuitability  of  the 
machinery  of  a Destitution  Authority  for  the  purposes  of  charitable 
relief,  and  having  full  scope  for  voluntary  enterprise  in  the  Charitable 
Friendly  and  Municipal  Bodies  to  which  they  already  belonged,  were 
able  to  apply  what  we  may  call  the  principle  of  Mr.  Goschen’s  Circular 
to  the  relations  between  Voluntary  and  Statutory  Relief.  That  principle, 
surely,  is  that,  just  as  it  is  the  function  of  the  general  local  authorities 
to  provide  services  for  the  public  convenience  or  the  public  health  where 
private  interest  or  enterprise  is  not  equal  to  the  task,  so  the  appeal  to  the 
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guardians  is  not  so  much  determined  by  the  kind  or  degree  of  calamity  into 
which  a family  has  fallen,  but  upon  the  answer  to  this  question  : — Is  there 
or  is  there  not  available  the  voluntary  help  adequate  to  the  right  treat- 
ment of  the  case.  The  idea  that  the  Poor  Law  was  to  deal  with  all  destitute 
cases,  and  charity  with  all  poor  persons  in  need  but  not  actually  destitute, 
is  apparently  derived  from  the  fact  that  upon  an  application  for  Relief 
the  Poor  Law  Authority  must  relieve  all  who  are  destitute  and  only 
those  who  are  destitute.  But  as  a matter  of  fact  some  of  the  most 
destitute  cases  are  regarded  as  the  special  province  of  charity  ; whilst 
the  Commission  has  found  all  over  England  that  hardly  any  Board  of 
Guardians  confine  their  help  to  cases  of  destitution. 

The  principle  that  the  State  and  the  Municipality  should  supplement 
Voluntary  Services  only  where  the  need  of  such  supplement  is  proved 
to  exist,  seems  to  me  to  be  the  principle  that  should  govern  this  con- 
fessedly difficult  relation.  On  the  one  hand  it  gives  free  play  to  all  the 
positive  spiritual  and  social  influences  which  are  needed  for  social  or 
individual  reform.  On  the  other  hand  it  secures  municipal  intervention 
where  individual  or  social  enterprise  fails.  The  necessity  of  the  position 
is  that  these  forces  should  interact.  What  is  needed  is,  not  that  there 
should  be  anything  like  parallelism  between  Statutory  Relief  and 
Voluntary  Assistance,  but  that  the  exactly  opposite  relation  should  sub- 
sist. Parallel  lines  are  lines  that  never  meet.  Charity  and  a Poor  Law 
should  never  part.  Each  should  have  within  the  other  an  organ  of  co- 
operation. That  is,  the  Guardians’  Managers  should  be  representative 
of  the  Voluntary  Bodies,  and  so  be  enabled  without  friction  and  by 
means  of  organic  relation,  to  promote  the  co-operation  that  safeguards 
both  lines  of  action.  This  is  provided  by  the  system  of  which  the 
Council  of  Social  Welfare  is  the  pivot,  either  in  the  local  area  or  in  the 
County  or  County  Borough. 

(D).  The  Actual  Administration  of  Relief. 

(1) .  Under  this  system  one  of  the  first  duties  of  the  Organising  Com- 
mittee of  the  Guardians’  Managers  would  be  to  promote  local  committees 
of  assistance  on  the  lines  laid  down  in  Part  VI.,  Section  VII.,  of  the 
following  Note.  When  they  were  formed  all  applicants  for  Domiciliary 
Aid  would  be  at  first  referred  to  them.  Afterwards  they  would  soon 
learn  to  apply  to  them  direct.  The  Guardians  would  still  have  the 
power  of  granting  Out-relief  in  cases  where  they  considered  the  local 
Committee  of  Assistance  had  failed  to  take  the  right  line.  But  this  is  a 
power  they  would  use  very  sparingly.  Being  members  of  voluntary 
agencies  themselves,  they  would  know  that  relief  from  the  rates  would 
tend  to  dry  up  relief  from  charitable  sources..  Their  power  would 
largely  consist  in  their  personal  influence  as  members  of  the  Voluntary 
Bodies,  in  the  fact  that  the  local  committees  would  themselves  be  repre- 
sentative, and  last  but  not  least  in  their  power  of  recommending 
grants  for  working  expenses  based  upon  the  efficiency  with  which  the 
local  committees  co-operated. 

(2) .  All  Domiciliary  Relief,  whether  asked  by  a Joint  Medical  Com- 
mittee, or  by  an  Infants’  Health  Committee,  or  by  a Children’s  Care 
Committee,  or  any  other  mediate  organising  Body,  would  be  adminis- 
tered by  the  local  Committees  of  Assistance,  representative  of  all  the 
agencies,  religious  and  otherwise,  in  an  area  of  two  or  three  parishes. 
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(8).  All  relief  given  in  the  home  would  be  raised  from  voluntary 
sources,  through  appeals,  collections  and  voluntary  subscriptions.  Such 
a system  would,  however,  carry  with  it  the  principle  of  personal  friendly 
visiting,  and  would  thus  convert  the  mechanical  allowance  system  of  the 
present  Poor  Law,  which  pauperises,  into  a system  of  personal  influence 
in  the  direction  of  self-reliance  and  mutual  dependence. 

(E).  Conclusion. 

The  objections  I have  tried  to  meet  in  our  present  Poor  Law  System 
are  : — First,  that  no  Body  of  men  and  women  appointed  to  act  as  a 
Destitution  Authority  will  stop  short  of  relieving  Destitution  only. 
Humanitarian  motives  will  draw  them  over  the  border  line  that  is  sup- 
posed to  separate  Poor  Law  from  Charity.  On  the  other  hand,  the 
human  feelings  that  prompt  charitable  assistance  will  inevitably  deal 
most  readily  with  the  most  destitute  cases.  If  therefore  this  interaction 
cannot  be  avoided,  it  must  be  met  and  organized.  And  it  may  as  well 
be  organized  as  thoroughly  as  possible  by  a constant  organic  relation- 
ship between  the  Body  that  relieves  Destitution  and  the  Bodies  (1)  that 
aim  at  saving  and  restoring  human  wreckage,  (2)  that  aim  at  promoting 
Preventive  and  Constructive  methods  of  Social  Welfare.  It  will  be 
objected  that  I am  advocating  Municipal  Socialism  in  a region  hitherto 
exempt  altogether  from  the  ravages  of  that  bogey.  I can  only  meet 
this  objection  by  saying  that  any  dread  of  Municipal  Socialism  that  I 
harbour  lies  in  the  danger  it  involves  of  destroying  Individual  or  Social 
Enterprise.  But  as  a matter  of  fact  the  system  I am  advocating  is  pro- 
posed largely  with  a view  of  meeting  and  disposing  of  this  very  diffi- 
culty. A reference  to  Sections  X.,  XI.  and  XII.  of  the  following  Note 
will  show  that  in  the  domain  of  Public  Health,  Elementary  Education 
and  Poor  Law  Relief  the  field  of  Municipal  administration  in  Hampstead 
is  simply  packed  with  voluntary  workers  whose  activities  are  trained 
and  heightened  and  fortified  by  their  contact  with  expert  officials,  whilst 
the  officials  are  freed  from  many  of  the  trammels  incidental  to  statutory 
regulations  by  the  presence  of  a body  of  free  but  trained  and  organized 
visitors.  This  is  in  fact  the  chief  contribution  of  the  Hampstead  system 
to  the  most  pressing  Problem  of  the  Day.  It  offers  a fair  and  as  I think 
a final  answer  to  the  old  antagonism  between  State  and  Voluntary 
enterprise.  That  answer  is  this,  and  it  is  of  the  essence  of  our  system 
— That  the  cure  for  these  Social  antagonisms  is — not  that  they  should 
part,  but  that  they  should  meet. 


(Signed) 


Thomas  Hancock  Nunn. 
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PART  L— COMMUNAL  CO-OPERATION. 


I. — Introduction. 

For  the  past  nine  years  a sustained  effort  has  been  made  in  Hamp- 
stead to  co-ordinate  all  the  agencies  in  the  borough  that  deal  with  the 
social  betterment  of  the  people.  And  the  instrument  adopted  for  this 
purpose  has  been  an  old  and  very  simple  one — the  principle  of  represen- 
tative control.  This  principle  has  been  applied  in  the  earlier  stages  of 
the  movement  to  small  local  groups  or  for  special  purposes,  e.g.,  the 
prevention  of  phthisis,  or  the  prevention  of  overlapping  in  relief.  But 
it  has  been  applied  more  and  more  widely  as  its  advantages  were  gradu- 
ally recognised  and  accepted,  until  at  the  present  time  the  whole  of  the 
agencies  in  the  borough — religious,  municipal,  voluntary,  endowed, 
mutual — are  represented  on  one  council  whose  object — the  improvement 
of  the  condition  of  the  people — is  sufficiently  general,  if  rightly  inter- 
preted, to  include  all  further  social  developments. 

It  is  this  fact,  that  the  system  has  grown,  group  by  group  and  pur- 
pose by  purpose,  that  differentiates  it  from  most  of  the  associations  that' 
have  since  adopted  its  main  principle.  At  Edinburgh  the  only  com- 
pletely similar  undertaking  was  inaugurated  about  three  years  ago  with 
a complete  representative  constitution.  The  same  thing  is  now  being 
attempted  in  some  English  provincial  towns.  This  is  all  to  the  good. 
But  these  associations,  until  they  have  gained  their  experience  and  pro- 
duced their  organization,  prove  the  desire,  but  not  the  power,  to  co- 
operate. In  Hampstead*  the  constitution  of  the  representative  councilf 
has  been  built  up  very  gradually  out  of  smaller  representative  groups 
of  men  and  women  interested  in  one  particular  locality  or  in  one  special 
phase  of  the  social  problem.  This  constitutes  the  unique  interest  of  the 
Hampstead  experiment.  It  is  not  a paper  constitution  from  which  men 
hope  for  things  they  cannot  see.  It  is  a point  of  view  and  a habit  of 
action  reached  by  the  representatives  of  a whole  community  through 
their  own  experience  and  their  own  acts.  It  is  a natural  growth.  It 
proves — what  it  is. 

Consideration  then  is  claimed  for  this  experiment,  because  up  to  a 
certain  point  it  has  proved  successful.  It  has  virtually  eliminated  over- 
lapping of  relief.  It  has  strengthened,  instead  of  weakening,  the  agencies 
associated.  It  has  given  to  their  combined  efforts  an  effectiveness  they 
could  never  have  achieved  in  isolation.  And  it  has  unified  and  stan- 
dardised many,  and  often  conflicting,  methods  of  social  reform. 

Up  to  a certain  point  the  system  has  succeeded.  But  beyond  that 
point  it  has  failed.  And  it  is  submitted  that  its  failures  are  even  more 
instructive  than  its  successes. 

But  successful  or  unsuccessful,  it  is  here.  Embodied  in  the  resolutions 
of  every  agency — religious,  municipal,  voluntary,  endowed,  or  mutual — 

* And  in  Stepney,  where  a similar  association  of  agencies  is  now  being  built  up  by  the 
Bishop  of  Stepney  and  Canon  Barnett, 

t See  Charities  Appendix. 
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in  one  not  unimportant  borough  of  London,  are  agreements  to  act  in 
concert  with  all  the  other  agencies  for  social  betterment.  The  minutes 
of  the  Council  of  Representatives  indicate  those  lines  of  least  resistance 
upon  which  agreement  is  not  only  desired  but  approved  as  practicable. 
The  reports  of  the  Executive  Committee  show  how  co-operation  is  actu- 
ally practised  in  direct  relation  to  the  lives  of  the  poor. 

It  has  been  urged  that  Hampstead  is  so  small,  and  that  its  conditions 
are  so  exceptional,  that  the  experiment  is  valueless  to  the  social  in- 
vestigator. But  will  a social  investigator  of  any  eminence  say  this  ? 
No  practical  thinker  would  neglect  the  study  of  republican  government 
in  Switzerland,  for  instance,  because  Switzerland  is  small  and  excep- 
tionally situated.  These  factors  might,  indeed,  give  to  the  Swiss 
variant  its  special  interest.  It  might  be  argued  that  under  those 
conditions,  if  any,  the  referendum,  for  instance,  should  prove  a success  ; 
that  if  it  is  not  successful  under  those  conditions,  it  is  difficult  to  con- 
ceive any  conditions  under  which  it  might  safely  be  used.  So  with  the 
voluntary,  as  opposed  to  any  municipal,  system  of  public  assistance. 
It  might  be  argued  that  if  it  could  succeed  anywhere,  it  should  have 
succeeded  in  Hampstead ; that  it  has  failed  there ; and  that  therefore  it 
will  be  hopeless  to  depend  upon  it,  say,  in  Bethnal  Green. 

But  the  gravamen  of  the  case  against  Hampstead  as  a fair  ground  for 
a social  experiment  is  not  that  it  is  small  and  active,  cultivated  and 
liberal,  but  that  it  is  rich.  As  a matter  of  fact,  the  Borough  of  Hamp- 
stead contains  the  poor  of  Kilburn.  This  is  often  forgotten  in  Hamp- 
stead, and  quite  unrealised  by  outsiders.  Indeed,  Hampstead,  with  its 
rich  side  and  its  poor  side,  is  an  epitome  of  London  itself.  It  has  the 
poverty  neither  of  Bethnal  Green  nor  of  Southwark.  Nor'  has  it  the 
riches  of  the  City  or  of  Mayfair.  Still  it  strikes  much  the  same  average. 
It  is  an  ordinary  borough,  and  like  most  London  boroughs,  very  pro- 
gressive in  thought,  very  moderate  in  action.  But  like  every  other 
borough  in  London,  and  like  London  itself,  the  community  needs 
communion  ; and,  like  them,  must  owe  its  social  salvation  to  whatever 
trains  its  citizens,  heart  and  mind  and  will,  to  realise  their  mutual 
dependence,  their  membership  of  one  body.  This  it  is  that  the  Hamp- 
stead system  professes  to  do. 

II. — The  Charity  Organisation  Society. 

For  such  an  attempt  as  was  conceived  in  Hampstead  there  could  be 
no  better  starting  point  than  a local  centre  of  the  Charity  Organisation 
Society.  Indeed,  the  object  of  that  society  as  set  forth  in  its  manual, 
viz.,  the  improvement  of  the  condition  of  the  poor,  is  sufficiently  wide 
to  include  all  forms  of  social  work  within  its  scope.  Compared  with 
the  public  services  of  the  municipal  bodies,  or  with  the  partial  schemes 
of  ordinary  philanthropic  enterprise,  it  strikes  one  at  once  by  its  com- 
prehensive and  ideal  character. 

It  has  been  partly  the  misfortune  and  partly  the  fault  of  the  society 
that  the  public  have  never  been  persuaded  to  take  this  larger  view  of 
its  programme.  Criticism  has  halted  between  two  ideas  as  to  its  func- 
tions— the  idea  that  it  was  a relief  society  that  gave  too  little,  and  the 
idea  that  it  was  a detective  agency  that  inquired  too  much.  Both  these 
misconceptions  arose  from  the  conscientiousness  of  the  society’s  older 
members.  They  were  determined,  according  to  their  lights,  to  sift 
every  case  thoroughly — and  they  were  dubbed  inquisitorial.  They  were 
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honestly  of  opinion  that  relief  should  be  minimised — and  they  were 
stigmatised,  by  those  who  mistake  cash  for  charity,  as  hard-hearted. 
They  were  confronted  by  a mass  of  cases  of  whose  need  and  deserts  they 
were  satisfied ; they  raised  money  for  them,  giving  in  carefully  selected 
cases  relief  that  was  adequate ; then  their  own  friends  turned  upon 
them,  ‘and  reproached  them  with  pauperising  the  people ! Indeed,  a 
society  which,  in  London  alone,  enlists  the  active  services  of  some 
thousand  almoners  and  actually  administers  £35,000  per  annum  in  the 
relief  of  distress,  has  found  it  hard  to  convince  the  public  that  it  is  not 
a relief  society.  It  is  useless  to  contend  that  by  inquiries,  reports,  and 
organisation,  it  has  probably  directed  into  right  channels  a much  larger 
sum  ; or  that  a still  larger  amount  has  been  probably  saved  for  useful 
objects  by  its  criticism  of  bogus  or  inefficient  institutions,  and  its  detec- 
tion of  fraudulent  applicants  for  alms.  The  fact  remains  that  in  the 
past  it  has  fed  relief  and  starved  organisation,  and  has  allowed  charity 
or  “ love  made  wise  to  appear  too  often  as  a mere  almsgiver.  But  at 
the  same  time,  in  criticising  the  action  of  others,  it  has  led  public 
opinion  to  demand  wiser  methods  of  relief.  The  Lady  Bountiful,  on 
her  merciful  errand  of  creating  paupers  at  a shilling  a ticket,  is  giving 
place  to  a District  Visitor,  a Deaconess,  or  a C.O.S.  Almoner,  who  gives 
herself  to  strengthen  character  and  family  life  in  some  relation  to  the 
needs  of  the  community.  As  such  friends  of  the  poor  learn  to  wield  the 
instrument  organisation  can  place  in  their  hands,  doles  and  allowances 
fall  back  ; schemes  of  moral  or  economic  help,  carefully  planned  and 
patiently  carried  out,  take  their  place.  In  such  service,  money  plays  a 
subsidiary,  although  an  important,  part ; and  is  used  not  to  replace,  and 
so  to  wither,  moral  fibre,  but  to  save  where  effort  has  been  unavailing 
against  physical  and  moral  weakness  or  social  calamity. 

The  third  complaint  against  the  society,  viz.,  that  it  hard-heartedly 
rejected  more  than  half  the  applications  made  to  it  by  the  poor  or 
their  helpers,  is  so  intimately  connected  with  the  society’s  relation  to 
the  Poor  Law,  that  a short  historical  retrospect  is  necessary  to  clear  the 
ground. 

The  society  was  founded  at  a time  when  enlightened  public  opinion 
was  deeply  impressed  by  the  evils  resulting  from  indiscriminate  relief. 
During  the  last  three  decades  of  the  nineteenth  century  it  was  con- 
stantly combating  the  idear  that  relief  can  be  regarded,  from  any  point 
of  view,  as  a social  lever.  Accordingly,  the  society’s  earlier  case-books 
show  a large  percentage  of  what  are  called  “ rejected  ” applications — 
cases  in  which  a man’s  difficulties  were  found  to  be  irremovable  by  any 
method  of  material  relief ; in  which  the  applicant  was  therefore 
“thrown  back”  upon  his  own  resources.  Unfortunately  this  negative 
policy  was  usually  applied  to  precisely  those  unhappy  members  of  the 
community  whose  resources  in  character  or  circumstances  were  least 
able  to  stand  the  strain.  In  them  self-reliance  needed  to  be  most  care- 
fully fostered,  and  upon  them  the  Poor  Law,  to  which  they  were  “ left,” 
could  exercise  only  a sterilising  infiuence.  During  these  earlier  years 
the  society  was  moved  more  by  fear  than  by  love — the  wholesome  fear 
of  indiscriminate  relief.  During  the  ’eighties  public  feeling  about  the 
condition  of  the  poor,  the  resulting  Universities’  Settlements  movement, 
and  such  fresh  light  upon  their  lives  as  was  given  by  Mr.  Charles 
Booth’s  “ Life  and  Labour  of  the  People,”  aided  an  inevitable  reaction 
towards  a more  positive,  a more  thorough,  and  a more  humane  treat- 
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inent  of  distress.  The  members  of  the  C.O.S.,  like  other  people,  were 
asking,  What  can  we  do  to  share  the  burdens  of  the  very  poor,  to  learn 
their  life,  to  cultivate  their  friendship,  and  so  to  create  character  ? As 
men  learned  more  about  that  self  upon  which  the  poor  were  expected  to 
rely,  and  about  the  conditions  under  which  they  were  expected  to 
thrive,  they  learned  that  the  doctrine  of  self-reliance  needs'  to  be 
supplemented  by  the  doctrine  of  our  mutual  dependence,  our  member- 
ship of  one  spiritual  body.  Thenceforward,  in  the  C.O.S.  as  elsewhere, 
men  and  women  made  greater  efforts  at  individual  and  social  recon- 
struction, borrowing  from  the  American  systems  of  friendly  visiting. 
The  result  is  seen  in  an  almost  paradoxical  reversal,  not  in  C.O.S. 
principles,  but  in  their  application.  District  committees  of  the  society 
are  now  to  a large  extent  occupied  in  the  prevention  of  distress.  The 
school  and  the  club  are  becoming  matters  of  first  importance  to  them. 
Whole  classes  of  cases  formerly  “rejected”  as  hopeless  are  found  to 
yield  to  treatment.  The  case  quoted  on  page  15  is  one  which,  ten 
years  ago,  very  few,  if  any,  C.O.S.  committees  would  have  dared  to 
take  up.  It  is  one  which,  two  years  ago,  was  only  taken  up  by  the 
Hampstead  Committee  in  faith  and  blind  hope.  Its  difficulties  yielded 
to  the  combined  power  of  organised  enthusiasm. 

But  an  objection  far  more  serious  because  more  fundamental  than 
any  of  these,  was  felt  by  thoughtful  men  and  women,  not  so  much  with- 
out as  within  the  society.  Whilst  the  central  council  was  propagating 
sound  doctrine  on  charitable  relief,  and  the  district  committees  were 
devoting  themselves  with  ceaseless  energy  to  enquiries  and  reports— 
yes,  and  adequate  assistance — in  thousands  of  cases  per  annum,  a vast 
and  growing  complex  of  religious,  endowed,  voluntary,  and  municipal 
forms  of  assistance,  largely  inspired  by  the  society’s  own  teaching,  were 
cutting  athwart,  and  often  undermining,  the  small  and  scattered  work 
of  the  C.O.S.  The  first  year  the  Hampstead  Associated  Agencies  regis- 
tered their  assistance,  for  instance,  it  was  found  that  the  C.O.S.  was 
dealing  with  less  than  ten  per  cent,  of  the  total  number  of  cases  assisted 
in  the  borough.  And  yet  co-operation  has  been  put  forward  by  the 
society  as  the  first  means  of  promoting  any  improvement  in  the  condi- 
tion of  the  poor.  Let  us  glance  at  the  genesis  of  some  of  the  contem- 
porary movements  to  which  we  have  alluded.  The  Society  was  founded 
in  1869 — the  year  of  Lord  Goschen’s  circular  on  “ Charitable  Co-opera- 
tion with  the  Poor  Law  Guardians.”  The  Elementary  Education  Act 
followed  in  1870.  In  the  next  decade  the  county  councils  were  created. 
The  Act  of  1894  extended,  with  far-reaching  results,  the  qualifications 
and  electorate  for  poor  law  guardians.  A few  years  later  the  borough 
councils  were  formed;  and,  still  later,  under  the  Unemployed  Work- 
men’s Act,  the  Distress  Committees  began  their  work.  Alongside  of 
this  rapid  development  of  municipal  activity  there  has  been  a no  less 
vigorous  growth  in  the  sphere  of  voluntary  assistance,  in  the  largest 
sense  of  the  word,  in  the  rise  and  influence  of  the  Universities  Settle- 
ments, and  in  a vast  output  of  social  work  organised  by  the  churches  of 
all  denominations,  and  by  innumerable  lay  societies.  The  same  period 
has  witnessed  a parallel  extension  of  the  great  Industrial  and  Friendly 
Societies’  mutual  provident  movement. 

In  one  generation  the  very  foundations  of  public  assistance  had  been 
shifted.  The  improvement  of  the  condition  of  the  poor  was  now  seen 
to  be  no  longer,  if  it  ever  had  appeared,  a mere  matter  of  the  organisa- 
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tion  of  charitable  relief.  Voluntary  assistance,  altogether  transcending 
mere  schemes  of  relief,  had  enormously  expanded,  largely,  it  is  true, 
owing  to  the  society’s  initiative.  The  mutual  help  of  workmen’s 
associations  had  achieved  a commanding  position  in  trade,  in  industry, 
and  in  charity.  Meanwhile  municipal  and  legislative  control  already 
threatened  to  seize  much  of  the  ground  thus  occupied.  It  is  not  strange 
if  the  mid-Vicfcorian  name  and  practice  of  the  C.O.S.  have  become 
antiquated  in  the  face  of  a much  larger  need  for  the  co-ordination  not 
of  some,  but  of  all  the  social  forces  that  aim  at  the  “ Improvement  of  the 
Condition  of  the  Poor.”  Nor  would  it  be  anything  but  a sign  of 
paralysis  if,  in  the  new  conditions  with  which  we  have  to  deal,  the 
application  of  the  old  principles  were  not  profoundl}’  altered. 

In  Hampstead  the  agencies — religious,  municipal,  voluntary  and  pro- 
vident— united  to  prevent  this  danger,  and  save  the  C.O.S.  from  itself. 
For  years  smaller  groups  of  agencies,  brought  together  by  local  con- 
tiguity or  by  common  interest  in  special  departments  of  social  work, 
learned  by  mutual  concessions  and  common  efforts  the  value  of  unity 
and  co-operation.  These  smaller  groupings,  growing  in  strength, 
efficiency,  and  mutual  confidence,  have  rendered  possible  the  Council  of 
Social  Welfare  representative  of  all  the  local  agencies  in  the  borough. 

III. — Co-operation. 

Those  who  conceived  the  Hampstead  system,  endeavoured  to  rid  them- 
selves of  the  cant  that  pins  its  faith  to  any  one  form  of  social  enter- 
prise— the  cant  of  municipal  socialism — the  cant  of  the  C.O.S. — the 
cant  of  the  unemployed  banner:  “ Damn  your  charity.”  The  religious, 
municipal,  voluntary,  mutual  movements  were  here.  The  effectiveness 
of  their  total  services  depended  not  upon  the  predominance  of  one,  but 
upon  the  harmony  of  all.  They  were  different  arms  of  an  army  actually 
in  the  field.  They  must  either  clog  and  cancel  or  support  and  fulfil  one 
another’s  efforts.  In  such  a host  of  agencies  social  effort  must  federate 
or  fail. 

Now  the  enemy  within  the  gate  was  a virtue  in  disguise— the  loyalty 
and  sense  of  duty  that  inspire  the  “ local  body  ” jealous  of  any  assist- 
ance from  without,  that  institutional  exclusiveness,  that  perverted  sense 
of  doing  one’s  own  duty,  which,  while  it  narrows  our  own  action,  cabins 
and  confines  on  every  side  the  action  of  our  fellow-workers  in  the  same 
field.  It  was  felt  that  in  our  social  world  at  any  rate,  with  its  complex 
of  agencies,  no  one  social  problem  could  be  solved  by  one  agency  alone, 
and  by  no  number  of  agencies  acting  without  unity  ; but  that  as  it  takes 
a soul  to  save  a soul,  so  it  must  take  all  that  is  best  in  the  community 
to  save  all  that  is  worst.  This  means  that  the  guerilla  warfare  that 
has  so  long  been  maintained  against  carelessness,  ignorance,  and  sin, 
must  be  given  up,  and  a highly-organised  and  well-equipped  army  take 
the  field. 

But  our  belief  in  co-operation  was  tempered  by  a lively  fear  of  over- 
organisation since  much  of  the  best  social  work  consists  in  the  personal 
influence  of  one  human  being  over  another.  We  did  our  utmost  to 
secure  that  our  system  should  present  these  three  conditions : — 

(1)  That  the  actual  hand  felt  by  those  in  distress  be  the  hand  of 
a friend,  and  not  of  an  official  organisation. 

(2)  That  the  helper  should  yet  be  backed  by  a powerful  instru- 
ment for  handling  the  network  of  agencies  that  exist  for  social 
betterment. 


302  NOTE  BY  MR.  T.  HANCOCK  NUNN  ON  THE  HAMPSTEAD  SYSTEM  OF 

CO-OPERATION  BY  MEANS  OF  A COUNCIL  OF  SOCIAL  WELFARE. 

(3)  That  the  relationship  between  helper  and  helped  should  con- 
tinue long  enough  to  develop  the  knowledge  essential  to  friendly  help. 

But  the  individuality  of  a society,  its  spontaneity,  and  freshness,  and 
esprit  de  corps,  are  as  important  to  any  combination  to  which  it  belongs 
as  is  the  individuality  of  a member  of  a community. 

Accordingly,  whilst  our  system  aimed  at — 

(1)  Complete  intercommunication  between  the  associated  agencies, 
it  contented  itself  with  merely  offering — 

(2)  Opportunities  for  any  closer  co-operation  that  might  be 
desired,  either  permanently  or  as  a temporary  expedient, 

and  maintained — 

(3)  The  complete  freedom  of  action  of  each  agency. 

Above  all  things  we  were  anxious  to  escape  the  dangers  of  a too 
highly  centralised  system,  and  to  build  one  up  which  would  fairly  lend 
itself  to  influences  that  were  local,  personal,  generic,  and  co-operative. 
For  effecting  this  something  very  different  from  the  existing  relief 
society  machinery  of  the  local  C.O.S.  was  needed.  What  was  wanted 
was  a nidus  for  a mutual  association  not  yet  formed.  This  in  turn  would 
depend  upon  an  effort  of  faith,  imagination,  sympathy,  and  patience  in 
a constantly  growing  body  of  persons. 

Fortunately  this  effort  was  forthcoming.  In  the  little  meetings  at 
which  our  plans  were  laid  some  nine  years  ago,  now  a neighbouring 
vicar  or  guardian,  now  the  minister  of  one  of  the  Free  Churches,  or  a 
district  visitor,  or  again  a Friendly  Society  man,  or  some  quite  unofficial 
person  who  had  heard  of  what  was  going  on,  would  come  forward  with 
helpful  advice  or  a promise  to  bring  into  the  work  a fresh  colleague  or 
agency.  Thus  the  mutual  association,  which  for  so  long  did  not  receive 
a constitution,  became  a real  thing  because  it  met  a real  need  by  the  most 
potent  and  the  most  fruitful  instrument  in  use  amongst  human  beings, 
band  work,  the  support  of  something  that  grows,  and  can  grow  only  by 
effort  and  sacrifice  that  are  mutual.  The  closer  association  of  the 
Hampstead  Agencies  has  not  been  the  work  of  one  committee  or  of  one 
society.  It  has  been  a gradual  growth  in  unity  of  spirit  amongst  those 
who  recognised  the  necessity  of  co-operation  ; and  its  motive  force  has 
been  the  growing  realisation  of  this  truth,  that  any  improvement  in  the 
condition  of  the  poor  is  not  forwarded,  but  is  seriously  menaced,  by 
relief ; and  to  be  compassed  only  by  mutual  personal  influences  that 
develop  individual  character,  family  life,  and  social  responsibility. 

IV. — Antecedent  Organisation. 

It  is  indeed  lamentable  that  the  only  thorough  effort  made  in  modern 
England  to  introduce  order  in  the  chaos  of  philanthropic  effort  should 
have  suffered  such  a series  of  disasters  as  befell  the  C.O.S.  Conceived 
in  the  broadest  lines  and  launched  under  most  favourable  circumstances, 
the  local  committees  of  the  Society,  out  of  sheer  humanity,  abandoned 
the  ideal  of  co-operation,  and  added  one  more,  although  an  excellent  one 
and  the  best,  to  the  many  relieving  agencies  they  had  set  themselves  to 
co-ordinate.  Out  of  sheer  humanity.  Those  who  blame  the  C.O.S.  for 
its  “freezing  reason’s  colder  part”  misconceive  its  mistake.  In  a spirit 
of  catholicity  which  has  been  maintained  at  a high  pitch  through  a whole 
generation,  the  doors  of  the  Society  have  been  open  to  the  poor  daily  in 
some  forty  districts  of  London  for  nearly  forty  years.  Failing  to  secure 
the  right  treatment  for  its  cases  from  the  various  societies  to  which  it 
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referred  them,  the  C.O.S.  set  about  the  heroic  task  of  securing  by  its 
own  efforts  that  all  helpable  cases  should  be  adequately  relieved.  The 
Society  suffered  the  defeat  that  attends  those  who  start  with  the  in- 
tention of  standardising  effort,  and  then  enter  the  lists  with  those  they 
would  regulate.  What  was  the  result  ? Through  sheer  pressure  of 
case-work  the  Committees  of  the  Society  had  to  confine  themselves 
almost  exclusively  to  the  relief  of  those  who  applied  at  their  own  offices, 
Their  larger  and  harder  task  had  been,  so  to  co-ordinate  and  harmonise 
the  work  of  all  the  agencies  in  each  district  that  every  distressed  person, 
and  not  merely  those  applying  at  their  offices, should  be  adequately  assisted 
and  permanently  benefitted.  Their  aim,  indeed,  had  been  to  go  still 
further  to  build  up  an  organisation  preventive  of  future  distress.  These 
larger  tasks  were  by  the  local  committees  perforce  abandoned.*  Until 
lately  the  self-constituted  Committees  of  the  C.O.S.  have  on  the  whole 
been  glad  if  they  could  secure  some  co-operation  on  their  own  cases  only. 

Antecedent  organisation,  secured  by  representative  control,  for  deal- 
ing  effectually  with  all  the  distress  in  the  borough  has  been  the  mediate 
aim  of  the  Hampstead  Society.  The  successive  stages  and  departments 
of  this  antecedent  organisation  have  now  to  be  described. 

PART  II.— CHURCHES  AND  CHARITIES. 

V. — Registration  of  Agencies  and  of  Assistance  Given. 

As  the  last  act  of  the  reformed  C.O.S.  in  Hampstead,  in  1908,  was  to 
hand  itself  over  to  all  the  agencies  in  the  borough,  to  be  merged  in  their 
general  executive,  so  its  first  act  in  1900  was  to  endeavour  to  realise 
their  point  of  view,  their  methods,  and  their  ideals  ; and  its  second  to 
become,  as  it  were,  the  general  servant  of  all  the  agencies  in  the 
borough. 

A complete  survey  was  made  of  the  whole  borough.  The  legal  limits 
of  each  parish  were  carefully  investigated,  and  the  limits  in  use  for 
practical  purposes  were  duly  registered  and  “agreed”  amongst  the 
vicars  concerned.  The  head  of  every  agency  in  the  borough — municipal, 
endowed,  voluntary,  or  mutual — was  interviewed,  printed  matter 
obtained,  and  the  objects  and  methods  elicited.  It  was  not  until  four 
bulky  volumes  containing  this  information  had  been  carefully  con- 
sidered throughout  a winter  session  that  the  first  practical  move  was 
made.  Many  points  of  departure  suggested  themselves  ; but  the  regis- 
tration of  assistance  was  selected  for  a beginning,  because  of  all  the 
reforms  needed,  it  seemed  likely,  from  the  outcry  already  heard  against 
overlapping  of  relief,  to  indicate  the  line  of  least  resistance  in  the 
direction  of  one  goal  of  our  efforts — the  establishment  in  small  local 
areas  of  representative  committees  of  assistance.  The  goodwill  of  our 
fellow  workers  favoured  us.  Nearly  all  the  agencies  in  time  agreed  to 
register  weekly,  fortnightly,  or  monthly  ; f but  they  agreed  upon  two 
conditions.  One  was  that  the  information  given  should  be  confidential 
information — given  not  to  the  C.O.S.  generally,  but  to  a small  group  of 
persons,  the  Registrar  and  his  immediate  assistants — the  beginning  of 
our  new  organisation.  The  second  condition  was  that  each  agency 

* By  the  local  committees.  In  a pamphlet  of  great  interest  Mr.  W.  A.  Bailward  has 
shown  how  steady,  persistent  and  powerful  the  influence  of  the  Central  Council  has 
been  upon  public  and  political  opinion. 

t For  a statement  of  the  order  that  guides  the  Guardians  in  this_matter,  see  Charities 
Appendix, 
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should  reserve  from  registration  the  help  given  to  certain  cases  of  a 
specially  confidential  character.  These  conditions  were  very  willingly 
accepted,  for  we  were  confident  that  this  form  of  wisdom  would  ulti- 
mately be  justified  of  all  her  children.  And  so  it  has  turned  out.  Some 
of  the  clergy,  for  instance,  began  to  use  it  rather  tentatively.  But  they 
soon  found  in  it  a simple  and  effectual  method  of  systematising,  and 
therefore  of  supervising,  the  record  of  their  district  visitors’  work.  * 
Very  soon  a demand  arose  for  the  registration  of  the  membership  of 
mothers’  meetings,  and  later  of  the  membership  of  some  of  the  boys’ 
clubs.  Very  early  in  its  course  registration  was  applied  quietly,  but 
most  effectually,  for  mingling  justice  with  generosity  in  such  matters  as 
Christmas  dinners  and  Christmas  coals. 

VI. — Interparochial  Conferences. 

The  mere  notification  of  overlapping  did  not  suffice  for  its  preven- 
tion. Still  less  did  it  meet  the  need  of  co-operation  such  cases  so 
palpably  presented.  For  the  agencies  notified  often  did  not  take  the 
trouble  to  compare  notes.  A case  soon  occurred  to  crystallise  registra- 
tion of  help  into  local  conferences  of  helpers  : — 

Before  we  had  been  registering  a month,  a certain  widow,  a Mrs.  A.,  had  applied  to 
the  Guardians  for  relief,  deliberately  and  fraudulently  concealing  the  fact  that  she  had 
just  received  £20  from  her  late  husband’s  benefit  society.  The  causes  of  this  double 
dealing  began  to  unfold  themselves  as  two  more  agencies  reported  help.  An  experienced 
visitor  was  then  appointed  to  deal  with  the  case,  on  the  understanding  that  personal 
influence  and  not  monetary  aid  was  the  chief  need.  Shortly  after,  a fourth  agency 
reported  relief  given  to  the  case,  and  was  asked  to  leave  it  in  the  hands  of  the  lady  in 
charge.  All  this  took  place  in  J uly,  the  first  month  of  registration.  Then  came  the  summer 
break,  during  which  time  no  new  lists  came  in.  The  lady  strove  with  Mrs.  A.,  but 
ineffectually.  In  October,  Agency  5 began  to  send  in  lists,  and  was  found  to  be  giving 
a “ little  help  regularly.”  In  November,  Agency  6 had  commenced  to  register,  and 
informed  us  that  it  was  giving  Mrs.  A.  3s.  per  week. 

This  little  story  is  cited  because  it  illustrates  exactly  the  chief  evil 
registration  is  devised  to  prevent.  Had  registration  been  started  three 
months  earlier,  all  these  six  agencies  would  probably  have  notified  their 
case  simultaneously,  and  the  courageous  worker  who  essayed  the  difficult 
task  of  moral  reconstruction,  would  have  been  free  from  the  cross- 
currents of  relief  which  were  constantly  thwarting  her  eflforts.  Those 
who  do  such  work  have  enough  of  wasted  power,  disappointed  hopes, 
and  tragical  results  to  contend  with  already.  This  clashing  of  relief 
agencies  seemed  so  humiliating  in  itself,  so  fruitful  of  evil,  and  so  easily 
preventable  as  to  make  the  action  of  those  who  declined  to  notify  quite 
unintelligible.  But  the  case  further  suggested  that  some  division  of 
labour  was  the  only  justifiable  sequel  to  the  discovery  of  overlapping. 
We  must  decide  in  such  cases  either  that  one  agency  shall  become  solely 
responsible,  or  in  a less  difficult  case,  where  co-operation  is  desirable, 
that  two  or  more  agencies  shall  work  together  on  understood  lines. 
This  meant  that  besides  performing  the  written  work,  which  had 
answered  admirably  up  to  a certain  point,  we  must  form  two  or  three 
monthly  or  fortnightly  conferences,  for  the  oral  settlement  of  the  over- 
lapping cases.  The  representatives  of  the  six  agencies  involved  in  the 
above  case  met  at  once,  and  have  met  every  month  since,  with  the 
utmost  regularity.  They  met,  filled  with  a sense  that  the  degradation 
of  this  woman’s  character  was  the  fault,  in  a less  degree  of  the  woman 


* For  a statement  of  the  method  of  registration,  see  Charities  Appendix. 
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detected  in  fraud,  and  in  a greater  degree  of  those  whose  negligence 
had  tempted  her  to  deceive. 

Within  two  years  practically  all  the  agencies  had  entered  into  the 
combination,  and  four  (since  five)  interparochial  conferences  had  been 
formed,*  meeting  monthly,  to  consider  how  co-operation  might  be 
effected  in  the  cases  in  which  overlapping  occurred.  Used  at  first 
merely  to  consider  cases  of  overlapping,  these  meetings  became  useful 
in  other  ways.  At  these  conferences  the  helpers  met,  in  many  instances, 
for  the  first  time.  Misunderstandings  which  had  been  the  growth  of 
years  were  corrected  at  a single  meeting.  Recognised  spheres  of  influence 
were  established,  where,  before,  constant  cross-currents  of  work  had 
confused  and  tempted  the  poor.  For  instance,  for  various  religious, 
educational,  and  social  purposes,  one  family  often  uses  several  agencies. 
The  conferences  have  made  a monthly  partition  of  such  families  as 
belonging,  for  purposes  of  assistance,  to  one  agency  alone.  As  the  list 
of  such  families  in  the  hands  of  each  agency  increases,  the  chances  of 
overlapping  are  reduced  to  a minimum,  and  tend  to  disappear,  except 
for  new  families  arriving  in  the  district.  Then,  again,  any  wide  diver- 
gence of  principle  amongst  the  agencies  that  assist  within  a given  area 
is  seen,  when  viewed  from  a common  standpoint,  to  be  unjust  to  those 
who  are  so  unequally  treated.  A common  effort  to  act  up  to  a good 
average  standard  in  our  decisions  upon  case  work  has  been  recognised 
as  more  effective  in  preventing  poverty  than  a scale  of  standards,  one 
or  two  of  which  in  certain  particulars  may  be  very  high  indeed. f In 
various  ways  the  conferences,  at  first  used  solely  to  arrange  co-operation 
in  overlapping  cases,  have  taken  up  case  work,  either  where  members 
have  desired  to  consult  the  conference  on  a case  of  special  difficulty  ; 
or  at  such  a period  of  exceptional  distress  as  occurred  in  the  winter  of 
1904-5,  when  cases  which  could  not  be  helped  by  employment  were 
referred  by  the  Distress  Committee  to  these  conferences  for  other 
assistance.  The  conferences  have  also  been  used  as  common  meeting- 
places  to  promote  special  organisation,  local  schemes  for  the  improve- 
ment of  the  condition  of  the  poor,  or  any  meetings  of  common  interest. 

Throughout  all  this,  the  representatives  at  the  conferences  were 
jealous  to  preserve  the  freedom  of  action  of  each  agency  in  its  own 
work,  co-operating  whenever  spheres  of  influence  were  found  to  overlap. 
But  it  was  always  recognised  that  as  their  members  learned  to  work 
together  in  harmony,  the  conferences  might  become  increasingly  useful 
for  other  purposes.  They  gave  rise  to  the  Board  of  Social  Study,  whose 
work  is  described  elsewhere.  And  they  suggested  another  fresh  de- 
parture. 

VII.— Interparochial  Committees  of  Assistance. 

It  was,  indeed,  an  obvious  development  of  the  system,  that  the 
voluntary  agencies,  at  least,  should  meet  and  consider  their  cases  not 
after,  but  before,  assisting  them.  But  the  change  thus  indicated, 
although  undoubtedly  logical  and  convenient,  and  pursuant  of  the  best 
interests  of  the  poor,  would  probably  never  have  been  attempted  but 
for  the  growing  sense  that  the  personal  influence  of  the  district  visitor 

* Hampstead  is  about  a mile  and  a half  square.  It  is  divided  into  fifteen  ecclesiastical 
parishes,  and  has  a population  of  80,000  persons. 

t e.g.^  The  District  Visitor’s  standard  of  religious  influence  and  constant  friendly 
visiting,  the  C.O.S.  standard  of  thorough  enquiry,  family  responsibility,  and  adequate 
assistance. 
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as  a friend  of  her  people  is  hampered  almost  fatally  by  one  fact — that 
the  poorest  and  weakest  look  to  her,  and  to  a large  extent  adapt  their 
conduct  towards  her,  as  to  a dispenser  of  alms.*  The  improved  personal 
relation  between  visitor  and  people  is  not,  of  course,  the  only  advantage 
likely  to  accrue  from  the  formation  of  local  committees.  These  will 
probably  be  better  equipped  for  the  actual  work  of  making  wise  decisions 
than  the  district  visitor ; for,  besides  the  fact  that  much  of  her  know- 
ledge is  at  their  service  (in  many  cases  she  is  herself  the  almoner  of  the 
committee),  the  committee  is  reinforced  by  the  presence  of  men  of 
business  and  working  men,  who  are  perhaps  more  keenly  alive  to  the 
economic  dangers  of  too  much  or  too  little  relief.  An  important  inci- 
dental advantage  lies  in  the  fact  that  municipal  and  other  bodies  are 
more  likely  to  co-operate  with  a responsible  committee  than  with  an 
isolated  district  visitor. 

The  Parochial  Committee  is  valuable  because  it  shifts  responsibility 
for  relief,  hut  not  for  personal  care,  from  the  district  visitor,  who  is 
the  Church’s  spiritual  messenger,  to  a body  to  whom  the  recipient  is 
unbeholden.  The  Interparochial  or  Local  Committee  carries  this  prin- 
ciple one  stage  further,  and  saves  any  church  that  co-operates  thus  from 
any  who  might  be  tempted  by  the  loaves  and  fishes.  It  is  a recognition 
of  the  principle  that  the  administration  of  relief  is  so  important,  and  is 
attended  by  such  grave  social  and  religious  difiiculties,  that  it  calls  for 
a combination  and  a division  of  labour  amongst  all  the  religious  and 
social  workers  concerned. 

As  the  conferences  upon  overlapping- cases  gave  place  to  the  far 
more  efiective  local  committees  for  the  consideration  of  all  cases,  the 
outlines  of  a new  system  of  domiciliary  visitation  began  to  emerge. 
Groups  of  local  committees,  connected  by  a central  council  on  the  one 
side  with  various  agencies  of  social  reform  throughout  the  Borough,  and 
on  the  other  side  with  the  district  and  other  visitors  within  its  own 
area,  might  make  it  possible  that  no  family  really  in  need  of  assistance 
should  be  left  uncared  for,  and  that  no  family  should  be  visited  as  a 
rule  by  more  than  one  visitor.  The  full  development  of  such  a system 
was  two  years  ago  still  beyond  the  reach  of  the  Associated  Agencies  ; 
but  there  were  active  tendencies  in  those  departments  of  our  work  that 
deal  with  Social  Study,  Poor  Law  Reform,  and  the  Friendly  Societies’ 
Movement,  that  showed  how  many  and  how  hopeful  were  the  elements 
for  an  important  reconstruction.  By  this  time  all  relief — municipal, 
voluntary,  or  endowed — was  registered.  Overlapping  was  prevented. 
One  temptation  to  deceive  (so  strengthened  where  donors  act  without 
knowledge  of  each  other’s  gifts)  was  virtually  removed.  The  represen- 
tatives of  the  agencies  came  to  know  one  another’s  aims  and  methods. 
Difierences  tended  to  disappear.  Large-hearted  combined  efforts  took 
their  place.  Doles  were  discarded.  Grants  or  allowances  were  made 
in  effective  amounts.!  More  and  more  the  building  up  of  character  in 
the  home,  in  the  workshop,  and  in  the  club  were  recognised  as  the  great 

* See  Charities  Appendix  for  addresses  (1)  to  the  Clergy  of  the  Hampstead  Ruri- 
decanal  Chapter  ; (2)  to  the  Yisitors  of  the  Council  of  Social  Welfare. 

t An  Incumbent  who  was  most  helpful  in  forming  one  of  these  Interparochial  Com- 
mittees, the  Vicar  of  Christ  Church,  Hampstead,  has  publicly  stated  that  within  six 
months  from  the  commencement  of  the  Committee’s  work,  the  ticket  doles  given  in  his 
parish  were  reduced  by  75  per  cent.  There  was  no  diminution  in  the  amount  of  relief 
administered.  The  same  sum  was  more  effectively  spent  in  the  permanent  benefit  of  a 
smaller  number  of  families. 
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social  aim.  As  Lady  Bountiful  passes  away  with  her  tickets  and  her 
tracts,  the  friendly  visitor,  the  spiritual  adviser,  finds  her  way  to  the 
people’s  hearts,  unbarred  by  any  supposed  nexus  of  cash  or  kind.  Re- 
linquishing the  actual  administration  of  relief  to  an  Interparochial 
Committee,  she  finds  a new  and  fertile  region  open  for  her  cultivation, 
a new  dignity  in  her  calling,  a new  hope  in  her  work.  Where,  as  in 
four  pairs  of  parishes  in  Hampstead,  the  latest  step  has  been  taken,  and 
every  church  and  chapel,  and  every  charitable  society,  and  every  affili- 
ated benefit  society  in  the  area  has  resolved  that  this  immensely  impor- 
tant question  of  relief  shall  be  their  common  concern,  the  religious  life 
of  the  neighbourhood  enters  imperceptibly  upon  a new  phase.  It  is  no 
longer  a chance  or  a choice  which  church  or  chapel  may  earn  an  appli- 
cant’s “ anticipative  gratitude.”  No  doubtful  adherents  are  gained  by 
dole  or  ticket.  No  appearance  of  competition  discounts  religious  zeal. 
The  decision  of  a common  committee  on  which  all  churches  are  alike 
represented,  frees  the  souls  of  poor  men  and  poor  women  from  a taint 
suffered  for  ages. 

After  much  consideration,  indeed,  after  actual  experience  of  a 
committee  working  over  one  parish,  the  area  comprising  two  or  more 
parishes  was  selected  as  preferable  on  several  grounds.  We  have  found 
that  the  extended  area,  by  bringing  in  more  points  of  view,  liberalised 
and  broadened  the  whole  work  of  the  committee  ; whilst  the  population 
usually  to  be  found  in  two  parishes — about  15,000  persons — does  not 
present  an  unmanageable  number  of  families  to  be  dealt  with.  A great 
deal  of  very  local  up-to-date  knowledge  of  the  poor  is  still  available 
from  the  representatives  of  the  churches  and  friendly  societies.  The 
distances,  too,  are  quite  manageable,  and  the  whole  machinery  of  assis- 
tance works  at  a mechanical  advantage.  Besides  this  the  chairmanship 
of  a parochial  - committee  is  inevitably  and  properly  accorded  to  the 
incumbent  of  the  parish ; and  an  official  chairmanship  like  that  of  a 
clergyman  in  a purely  parochial  organisation  is  one  of  far  greater 
predominance  than  that  of  an  ordinary  chairman  chosen  annually  by 
his  colleagues.  It  was  felt  by  the  clergy  of  the  Established  Church 
that  in  a relation  which  might  offer  not  a few  possibilities  of  friction, 
anything  that  might  give  to  an  interdenominational  undertaking  the 
appearance  of  denominational  control  should  be  eliminated.  This  one 
the  clergy,  by  selecting  the  wider  area,  eliminated  straight  away.  The 
Ward  was  rejected  as  an  area  for  such  a committee,  first,  because  it 
corresponds  with  no  area  of  assistance  already  in  use  for  purposes  of 
assistance ; and  secondly,  because  we  were  anxious,  in  view  of  still  later 
possible  developments,  to  eliminate  the  coincidence  of  a relief  area  with 
a voting  area. 

VIII. — Board  of  Social  Study. 

The  Interparochial  Committees  of  Assistance  were  a direct  develop- 
ment of  the  conferences  of  workers  for  the  prevention  of  overlapping 
and  the  promotion  of  co-operation.  But  they  were  responsible  for  a 
development  in  another  direction,  which  must  now  be  described.  Com- 
posed as  they  were  of  representatives  of  widely  differing  points  of  view, 
they  could  not  meet  and  discuss  concrete  cases  of  distress  without  feeling 
the  need  of  a common  standard.  The  feeling  grew  that  such  an  associ- 
ation of  workers  was  inadequately  equipped  without  some  body  of 
doctrine  based  on  experience  and  guided  by  theory  as  to  the  best 
methods  of  attacking  the  social  problem.  Turning  to  the  local  societies 
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that  make  such  study  their  first  object — the  Christian  Social  Union  and 
the  Christian  Social  Brotherhood — we  found  that  whilst  doctrinal 
differences  had  hitherto  prevented  their  formal  co-operation,  both  were 
willing  to  meet  and  work  on  the  interdenominational  lines  of  the 
“ Associated  Agencies.”  * Pourparlers,  meetings,  and  a final  meeting  at 
the  Town  Hall  resulted  in  the  formation  of  a Board  of  Social  Study, 
consisting  of  the  chairman  of  the  four  interparochial  conferences  and 
about  half  a dozen  economists  and  other  experts. 

The  Board’s  first  business  was  to  circulate  amongst  the  churches  and 
social  institutions  in  Hampstead  an  account  of  its  objects  and  provisional 
plan,  with  a somewhat  full  list  of  subjects  and  books  to  be  read  in  each 
course  of  study  suggested.  The  circular  suggested  that  social  study 
circles  should  be  formed  in  every  congregation  and  social  agency  in  the 
Borough,  and  that  these  circles  should  be  formed  upon  the  following 
lines : — 

(1)  They  should  be  small  circles  consisting  of  friends,  members  of 
the  same  congregation,  society,  or  club,  who  would  co-operate  in 
preparing  their  subject  for  consideration,  would  understand  one 
another’s  point  of  view,  and  would  not  be  afraid  of  their  own 
ignorance  or  their  neighbour’s  knowledge. 

(2)  They  should  drop  the  occasional  papers  and  speeches  of  the 
debating  society  and  the  mutual  improvement  guild,  attack  one 
subject,  and  master  a few  solid  books,  in  a continuous  course  extend- 
ing through  at  least  one  session. 

(3)  They  should  not  only  attack  their  subject  in  practical  co- 
operation but  should  guide  it  towards  some  practical  outcome.  The 
courses  were  intended  to  meet  two  needs  and  to  bring  together  two 
classes  of  persons: — (1)  Workers  feeling  the  need  of  more  know- 
ledge ; (2)  Social  students  desiring  to  train  for  social  service.  A 
fair  intermixture  of  both  these  classes  at  the  study  circles  would, 
it  was  hoped,  secure  the  best  elements  for  the  study  itself,  a higher 
standard  of  efficiency  amongst  present  workers,  and  at  once  a 
recruiting  ground  and  a training  ground  for  future  workers. 

These  proposals  caught  on  immediately.  In  the  first  winter,  1905-6, 
no  less  than  ten  Social  Study  Circles  were  at  work,  taking  such  subjects 
as  : — The  English  Poor  Law  ; The  Problem  of  the  Unemployed  ; The 
Interdepartmental  Report  on  Physical  Deterioration  ; Friendly  Visiting; 
Phthisis  Visiting;  Luxury;  The  Friendly  Societies  and  Relief;  Prin- 
ciples of  the  C.O.S.  For  each  circle  a leader,  who  was  more  an 
organiser  of  study  than  a teacher,  was  appointed  by  the  Board  of  Social 
Study.  The  circle  on  the  Unemployed  has  continued  through  three 
winter  sessions.  That  on  Friendly  Visiting  consisted  of  the  district 
visitors  of  an  incumbent  who  was  helping  in  the  formation  of  an 
Interparochial  Committee.  Those  who  studied  the  relation  between  the 
I’riendly  Societies  and  Relief  became  the  nucleus  of  our  Women’s  Court 
of  the  Ancient  Order  of  Foresters — the  first  in  Hampstead  and  the 
largest  ever  started  anywhere.  The  students  of  physical  deterioration 
were  definitely  asked  at  the  outset  to  equip  themselves  for  a fresh 
development  in  the  work  of  our  Health  Society.  At  the  end  of  the 
session  they  formed  themselves  into  the  Infants’  Health  Committee, 
whose  work  has  progressed  steadily  ever  since. 

The  experience  of  the  first  two  sessions  suggested  to  those  who  were 


* The  name  under  which  the  pre.sent  Council  of  Social  Welfare  was  developed. 
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intimate  with  the  social  work  going  on  in  this  borough  that  we 
might  impress  upon  all  those  who  intended  to  devote  themselves  to 
social  service,  the  desirability  of  securing  at  the  beginning  of  their 
labours  for  others,  a more  comprehensive  course  of  training  for  them- 
selves. 

The  entry  of  each  fresh  band  of  social  workers  tends  to  imperil  the 
privacy  of  the  homes  of  the  poor,  and  at  the  same  time,  in  spite  of  our 
careful  system  of  mutual  registration  of  assistance,  tends  to  create  over- 
lapping. Now,  overlapping  is  even  more  destructive  where  personal 
influence  is  aimed  at,  than  in  the  mere  administration  of  matei^ial  relief. 
Would  it,  we  asked,  be  demanding  too  much  of  a district  or  other  visitor 
entering  upon  her  work,  to  attend  such  a course  and  apply  herself  to 
attain  in  social  method  and  general  knowledge  something  like 
prot'essional  skill  ? Such  a system  of  training  would  enable  those  who 
are  responsible  for  social  or  religious  work  to  organise  workers  on  the 
basis  of  one  worker  to  each  family  ; and  whilst  it  would  not,  we  may 
be  sure,  interfere  with  normal  friendly  relations  between  different 
classes  of  society,  it  would  generally  prevent  the  necessity  of  calling 
a fresh  worker  into  a family  because  of  some  fresh  need,  which  the 
ordinary  visitor  had  not  studied,  e.g.,  the  need  of  advice  and  guidance 
in  the  case  of  a careless  phthisis  patient,  or  in  that  of  an  ignorant  young 
mother  in  a poor  home. 

It  has  been  felt  that  some  such  unity  of  knowledge,  the  kind  of  training 
connoted  by  the  word  “ University,”  is  as  necessary  to  voluntary 
social  workers  as  it  is  to  the  members  of  any  liberal  profession. 
Accordingly  we  have  aimed  at  a training  which  should  inform  the  social 
worker  generally  ; giving  an  introduction  to  the  theory  and  practice  of 
social  work — a vade  mecum  to  all  sources  of  information — a point  of 
view  from  which  to  realise  the  relations  of  the  individual,  the  family, 
and  society  ; and  a method  of  interpreting  individual  experiences  by 
the  aid  of  wider  experience  and  social  theory. 

One  of  the  first  acts  of  the  Council  of  Social  Welfare  has  been  the 
inauguration  of  a sessional  course,  partly  theoretical,  partly  practical, 
for  the  guidance  of  district  and  other  visitors.  It  is  attended  by  some 
seventy  students. 

PART  III.— MUNICIPAL  AND  MUTUAL  AID. 

In  the  preceding  sections  a sketch  has  been  attempted  of  the  com- 
binations effected,  chiefly,  amongst  the  voluntary  charities,  strictly  so 
called,  and  the  churches.  We  have  now  to  consider  the  leading 
municipal,  mutual,  and  endowed  institutions  in  the  Borough,  and  review 
the  efforts  that  have  been  made  to  harmonise  their  action.  It  will  be 
convenient  to  deal  with  one  institution  at  a time,  and  see  how  others 
have  been  led  to  co-operate  at  whatever  point  their  services  might 
otherwise  have  overlapped.  That,  it  will  be  remembered,  is  the 
distinctive  feature  of  the  Hampstead  S3"stem ; whilst  leaving  each 
agency  full  scope  for  its  own  work  so  long  as  it  does  not  interfere  with 
others — to  promote  co-operation  at  all  points  of  contact  with  other 
bodies,  and  to  do  this  by  means  of  representative  control.  In  this 
section  we  shall  make  it  abundantly  clear  that  in  and  about  every 
Municipal  Body,  and  in  connection  with  several  Voluntary  and  Friendly 
Societies,  numerous  bands  of  visitors  are  being  recruited  and  trained  ; 
and  that  unless  the  visitors  of  the  churches  are  willing  not  only  to  accept 
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a similar  training,  but  to  share  their  work  with  the  men  and  women 
who  are  now  coming  forward  to  befriend  those  in  distress,  a new 
kind  of  overlapping — a confusion  of  personal  influences — must  inevitably 
result. 


IX. — The  Friendly  Societies. 

When,  in  1900,  a survey  was  made  of  all  the  agencies  in  the  Borough, 
the  Friendly  Societies,  and  especially  the  branches  of  the  great  Benefit 
Societies,  claimed  our  most  careful  attention.  An  examination  was 
made  of  their  financial  soundness  at  the  office  of  the  Registrar  of  Friendly 
Societies  ; and,  after  a careful  comparison  on  this  point  and  upon  the 
personnel  of  the  respective  societies,  we  chose  a Court  of  the  Ancient 
Order  of  Foresters  for  the  development  of  a long-cherished  scheme. 
We  found  that  some  of  the  clergy  harboured  in  their  Institutes — Slate 
Clubs,  of  whose  unsoundness  they  were  aware,  but  whose  popularity 
amongst  a certain  class  of  workmen  they  were  unable  to  resist.  On  the 
other  hand,  the  affiliated  societies  saving  their  surplus  funds  from  year 
to  year  found  the  improvident  but  popular  societies,  that  shared  out 
every  Christmas,  the  greatest  stumbling-block  in  their  path.  On  the 
common  ground  afforded  by  our  organisation,  the  idea  was  conceived  of 
joining  forces  for  the  attainment  of  several  objects  we  had  in  common — 
to  undermine  the  influence  of  the  Slate  Club — to  plant  juvenile  branches 
of  the  Foresters  throughout  the  Borough — to  secure  unlicensed  premises 
for  the  meetings  of  Benefit  Societies  and  Trade  Unions — to  promote 
branches  of  the  Foresters  for  Girls  and  Women  * — and  to  bring  the  great 
Friendly  Societies  and  the  other  social  agencies  of  the  borough  generally, 
into  active  co-operation  in  all  schemes  for  social  betterment.  The 
campaign  has  been  carried  on  with  unflagging  interest  for  seven  years, 
and  during  that  period  one  Men’s  Branch  (the  first  adult  branch  in  the 
London  United  District),  one  Women's  Court  (the  largest  ever  started), 
and  six  Juvenile  Branches,  of  the  A.O.F.  have  been  formed  in  the 
Borough,  with  over  800  new  members.  All  these  meet  in  unlicensed 
premises.  One  of  them  sent  a deputation  to  a neighbouring  Court 
(meeting  in  a public-house),  which  was  objecting  to  the  extension  of  the 
new  movement.  Opportunity  was  taken  to  point  out  the  advantages  of 
meeting  on  unlicensed  premises.  Within  six  months  the  Court  visited 
had  moved  out  into  a provident  dispensary.  Another  deputation  visited 
a Slate  Club,  in  order  to  try  to  convert  it  to  Forestry.  It  met  with  a 
cold  reception,  but  before  leaving,  arranged  for  a Juvenile  Branch  of  the 
Foresters  amongst  the  men’s  sons.  The  membership  of  the  Juvenile 
Court  is  now  three  times  that  of  the  Slate  Club.  Nearly  all  the  Juvenile 
Courts  are  formed  in  Sunday  or  Day  Schools.  In  clubs,  cadet  corps, 
boys’  brigades,  we  have  tried,  but  so  far  have  failed,  to  establish  them. 
Still,  so  far,  the  alliance  efiected  between  the  National  Church  and  a 
national  movement  of  workmen  in  furtherance  of  mutual  help,  has  been 
fruitful  of  good  work,  and  the  numbers  of  self-reliant,  mutually 
dependent  workmen,  who  now  throng  some  of  the  Hampstead  churches 
on  Foresters’  Sundays,  bear  witness  to  a new  understanding  between 
the  Church  and  the  people. 

In  all  this  the  C.O.S.,  or,  as  it  was  now  being  called,  the  Associated 
Agencies,  was  simply  acting  as  a connecting  link  between  agencies  whose 
co-operation  was  most  desirable.  But  what  did  it  mean  ? It  meant 

* See  Charities  Appendix  for  an  Address  to  the  Girls  of  the  Welfare  Club. 
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that  here,  in  Hampstead,  if  these  forces  of  self-reliance  and  mutual  aid 
were  thus  prevailing  against  pauperism,  and  other  forms  of  dependence, 
the  workmen  of  the  next  generation  might,  to  an  extent  hitherto  un- 
known, provide  against  sickness,  put  by  their  savings  in  club  banks, 
buy  their  own  houses  by  advances  from  the  club  funds,  and  secure 
pensions  as  they  now  secure  sick  benefit.  A Court  or  Lodge  of  one  of 
the  great  affiliated  Orders,  apart  from  its  sick  benefit  and  life  assurance, 
is  the  cheapest  form  of  building  society,  the  most  profitable  of  savings 
banks,  and  quite  the  most  suitable  agency  to  effect  the  provision  of 
infirmity  insurance.  Taking  into  account  the  influence  these  great 
Orders  exercise  upon  the  character  and  circumstances  of  their  members, 
it  is  easy  to  see  how  vitally  their  development  must  affect  the  future  of 
both  legal  and  voluntary  aid. 

Mr.  Long’s  proposals  for  dealing  with  the  unemployed  were  used  as 
an  opportunity  of  securing  fresh  co-operation  in  matters  relating  to  the 
welfare  of  the  workman. 

The  Joint  Committee  in  Hampstead  was  the  first  to  be  formed  in 
London,  and  was  composed,  on  the  initiative  of  the  then  C.O.S.,  of  five 
representatives  nominated  by  that  body  from  the  Associated  Agencies, 
five  from  the  Guardians,  and  five  from  the  Borough  Council.  Some  of 
its  members,  supplemented  by  representatives  of  all  the  registered 
Benefit  Societies  and  Trades  Unions  in  Hampstead,  and  several  leading 
employers,  were  appointed  a Standing  Committee  to  consider  and  assist 
the  cases  of  such  of  the  unemployed  as  were  found  to  belong  to  Friendly 
Societies.  This  committee  was  continued  after  the  Act  of  1905  as  a 
Standing  Committee  of  the  Associated  Agencies.  It  is  representative 
of  the  Hampstead  Trades  Council,  three  Trades  Unions,  all  the  Hamp- 
stead branches  of  the  leading  Sick  Benefit  Societies  (Hearts  of  Oak, 
Oddfellows,  and  Foresters),  one  (registered)  Slate  Club,  the  Employ- 
ment Exchange  Committee,  and  one  or  two  other  workmen’s  associa- 
tions. Its  objects  have  been  : — 

(1)  To  co-operate  with  the  Distress  Committee  by  dealing  with 
applications  belonging  to  Friendly  Societies. 

(2)  To  aid  in  the  movement  for  the  provision  in  other  than 
licensed  premises  of  the  various  Hampstead  agencies  (especially 
provident)  for  improving  the  condition  of  the  working  classes. 

(3)  To  propagate  opinion  in  favour  of  sound  finance  in  the  ad- 
ministration of  Benefit  Societies. 

(4)  To  take  up  selected  cases  of  men  past  work,  referred  to  it  by 
the  Distress  Committee. 

(5)  To  enquire  into  the  conditions  and  aid  the  members  of  decay- 
ing industries. 

The  committee  has  devoted  half  its  time  each  session  to  the  study  of 
some  subject  connected  with  Friendly  Societies’  interests.  In  one 
session,  “A  Minimum  Wage”;  in  the  next,  “Sharing-out  Societies”; 
in  the  last,  Shelford’s  “ Industrial  Efficiency  ” ; in  the  current  session, 
“ Medical  Aid.”  With  the  introduction  of  medical  inspection  of  ele- 
mentary school  children,  and  the  removal  of  both  the  out-patient  de- 
partments of  the  two  Hampstead  hospitals,  it  was  felt  that  an  important 
move  might  be  made  in  strengthening  the  position  at  once  of  Provident 
Dispensaries  and  of  Friendly  Societies.  Four  conferences  were  held  on 
the  relation  of  these  to  hospitals  and  Poor  Law  infirmaries,  and  a careful 
examination  was  made  of  the  Medical  Associations  in  the  pi  evinces. 
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In  these  associations,  the  Friendly  Societies  in  many  towns  federate 
for  the  purposes  of  medical  attendance  and  drugs,  paying  a medical 
officer,  or  medical  officers,  resident  at  the  common  dispensary.  One  or 
two  meetings  had  already  been  organised.by  the  committee  with  a view 
to  securing  a common  hall  for  workmen’s  association  meetings.  It  was 
thought  that  a Central  Dispensary,  supplementing  the  four  local  dis- 
pensaries already  situate  on  the  borders  of  the  Borough,  might  supply 
this  want,  and  afford  a home  for  the  various  voluntary  societies  in  the 
Borough.  Here  the  matter  began  to  transcend  the  scope  of  this  com- 
mittee, became  a subject  for,  and  was  accordingly  referred  to,  the 
Council  of  Social  Welfare. 

The  Under -employed. 

The  Distress  Committees,  as  conceived  by  Mr.  Walter  Long  and 
Mr.  Gerald  Balfour,  were  in  themselves  an  achievement  in  co-opera- 
tion ; and  if  the  central  authorities  had  upheld  the  administrative 
arrangements  they  had  made  for  applying  their  excellent  regulations, 
the  Distress  Committees  would  have  found  work  for  steady,  regular, 
thrifty  workmen,  suffering  from  depression  of  trade.  These  were  the 
men  to  whom  preference  was  to  have  been  given.  But  the  means  of 
identifying  these  were  removed,  under  popular  pressure,  from  the  appli- 
cation forms.  The  committees  were  left  without  the  means  of  discrim- 
inating. And  the  standard  inevitably  fell.  In  Hampstead  the  influence 
of  the  Industrial  and  Provident  Committee  secured  that  at  least  mem- 
bership of  a sick  club  or  trades  union  should  be  ascertained  ; and  the 
cases  of  such  members  were  dealt  with  either  (I)  by  the  Distress  Com- 
mittee in  the  provision  of  work,  or  (2)  by  the  Industrial  Committee 
(described  under  Friendly  Societies),  when  the  men  were  in  arrears,  or 
had  lost  membership,  in  sick  or  trade  clubs,  or  (3)  by  the  Committees 
of  Assistance  already  described.  A case  or  two  may  indicate  the  kind 
of  co-operation  that  has  been  established  between  the  Distress  Com- 
mittee and  other  agencies  : — 

A young  harness  maker,  who,  owing  to  slackness  in  his  trade,  had  taken  to  labouring 
work,  and  in  that  also  had  failed  to  find  employment,  applied  to  the  Distress  Committee 
for  emigration  to  Winnipeg,  where  he  had  an  offer  of  regular  work  from  a saddler  who 
had  known  him  in  this  country.  Owing  to  the  fact  that  he  had  a wooden  leg,  however, 
the  Central  Unemployed  Body  was  informed  that  he  could  not  be  passed  for  emigration. 
Fuller  inquiry  by  our  Kilburn  Committee  led  to  proof  that  his  infirmity  was  due  to  an 
accident  in  childhood,  and  not  to  any  inherent  disease.  This  was  reported  to  the  chiefs 
of  the  Interior  Department,  with  the  result  that  his  application  was  accepted.  Fuller 
knowledge  of  the  man,  however,  had  also  led  to  the  discovery  that  one  cause  of  his 
distress  had  been  an  inclination  to  intemperance.  A member  of  Committee  induced 
him  to  become  a member  of  the  Sons  of  the  Phoenix,  and  a former  employer,  also  a 
member  of  a Temperance  Society,  threw  himself  warmly  into  the  work  of  helping  him 
to  keep  the  pledge.  Through  this  former  employer  we  were  able  to  arrange  that  the 
emigrant  should  be  met  by  members  of  the  Good  Templars  who  were  already  working 
in  the  saddlery  to  which  he  was  bound.  Pending  emigration,  help  was  given  to  his  wife 
and  children  through  a visitor  who  became  their  real  friend,  and  by  the  time  the 
arrangements  were  complete  the  man  had  proved  that  so  far  he  had  conquered  his 
intemperate  habits.  The  family  were  able  to  enter  upon  their  new  life  across  the  seas 
with  every  prospect  of  success. 

All  cases  of  families  of  more  than  four  members  were  investigated, 
and  emigrated  through  the  agency  of  the  C.O.S.  At  present,  the 
Council  of  Social  Welfare  undertakes  that  the  cases  of  men  in  acute 
distress  but  “ listed  ” for  relief  work,  shall  be,  in  the  meantime,  dealt 
with  by  various  local  committees  of  assistance. 

Much  of  the  worklessness  in  modern  cities  is  the  result  of  the  educa^ 
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tion  of  the  children,  so  inadequate  in  many  respects  to  the  purposes  it 
ought  to  fulfil.  In  local  work,  however,  it  is  our  business  to  administer 
to  the  best  of  our  ability  the  law  as  it  stands ; and  here  again  it  is  com- 
forting to  reflect  how  much  can  be  done  by  voluntary  societies  if  they 
will  look  to  union  as  the  source  of  strength.  We  felt  that  whilst  we 
must  look  to  other  organisations  to  secure  an  alteration  in  tie  Educa- 
tion Acts,  by  extending  the  school  age  and  adapting  education  to  the 
needs  of  a workman’s  life,  much  might  yet  be  done  by  co-operation  and 
personal  influence  to  save  some  of  the  boys  and  girls  from  forms  of  em- 
ployment that  led  to  nothing.  We  describe  later  our  effort  to  promote 
the  morale  and  physique  of  the  children  still  at  school.  We  have 
during  the  past  year  taken  two  steps  to  support  the  agencies  that  have 
most  to  do  with  the  first  start  made  in  life  by  the  boys  and  girls  as  they 
leave  their  school.  1.  We  were  able  to  arrange  last  winter  an  exchange 
of  representatives  between  the  Employment  Exchange  Committee  and 
the  Apprenticeship  and  Skilled  Employment  Committee.  2.  Again,  on 
the  15th  June,  1908,  by  the  co-operation  of  the  Managers  of  the  Group  I. 
Schools  with  the  Apprenticeship  Committee,  a most  interesting  meeting 
was  brought  about  at  one  of  our  poorest  schools.  All  the  boys  and 
girls  likely  to  leave  within  three  months  were  brought  together  and 
addressed  on  the  importance  of  their  next  step  in  life,  the  facilities 
afforded  by  the  Apprenticeship  Committee,  and  the  desirability  if  their 
parents  agreed,  of  another  year  of  school.  This  meeting  has  been  fol- 
lowed up  by  visits  to  the  parents  of  the  children — the  Apprenticeship 
Committee  taking  up  the  children  likely  to  follow  skilled  employments, 
the  Care  Committee  of  the  Managers  visiting  those  whose  children 
enter  the  battle  of  life  as  errand  boys  and  van  boys  in  blind  alley  occu- 
pations that  will  in  the  course  of  a few  years  throw  them  upon  the 
casual  labour  market  as  unemployed,  underemployed,  or  unemployable. 
The  visitor  of  the  Care  Committee  is  concentrating  her  attention  upon 
causes,  in  the  character  or  circumstances  of  the  parent,  that  have  led 
them  to  sacrifice  their  children’s  future  to  the  gain  of  a few  shillings 
per  week  at  the  present  time.  For  the  number  of  boys  entering  un- 
skilled occupations  varies,  roughly  speaking,  inversely  with  their  age 
and  proficiency  at  the  time  of  leaving  school. 

X. — The  Borough  Council. 

The  Public  Health  and  Under-employment. 

Three  of  the  Borough  Council’s  committees  are  brought  into  direct 
contact  with  social  workers : — (1)  The  Public  Libraries  Committee,  (2) 
The  Public  Health  Committee,  (3)  The  Distress  Committee.  With  the 
first,  although  it  offers  many  opportunities  for  fruitful  co-operation 
with  other  bodies,  we  have  not  yet  dealt.  The  last  is  already  dealt 
with  (for  reasons  there  stated)  under  Friendly  Societies. 

The  Public  Health  Committee. 

The  Hampstead  Borough  Health  Society  (founded  in  1902) — the  first 
of  many  such  societies  now  at  work  throughout  London — has  been  the 
instrument  by  which  a great  variety  of  institutions  have  been  brought 
into  direct  co-operation  with  the  Public  Health  Department.  It  was 
in  its  turn,  the  direct  result  of  the  ideas  that  found  expression  in  the 
(Voluntary)  Notification  of  Diseases  Act,  and  the  International  Con- 
gress on  Tuberculosis  (1901).  A successful  agitation  was  started  by 
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the  C.O.S.  in  Hampstead  for  the  adoption  of  the  Act ; and  the  Health 
Society  was  formed  with  the  intention  of  securing  that  the  Act  should 
become  effective  in  Hampstead,  so  far  as  its  somewhat  limited  powers 
secured. 

The  society’s  objects  were  wider,  of  course,  than  the  mere  prevention 
of  phthisfe.  It  was  formed  to  act  as  a rallying-point  for  public  opinion 
in  all  matters  relating  to  the  public  health  of  the  Borough,  and  to  bring 
into  co-operation  all  who  individually,  or  through  their  connection  with 
some  society,  could  contribute  towards  that  object.  Its  method  was  not 
merely  to  stimulate  vigilance,  and  (if  necessary)  lead  criticism.  It  has 
stood  for  the  principle  that  not  only  should  the  whole  community  be 
alive  to  the  causes  of  its  own  suffering,  but  that  all  who  conveniently 
can  should  be  willing  to  play  their  part  in  an  organised  effort  to  remove 
these  causes#  In  reporting  upon  certain  insanitary  areas,  in  its  criticism 
of  the  system  of  dust  collection,  of  the  ventilation  of  public  buildings, 
and  of  the  measures  taken  for  the  prevention  of  expectoration,  it  has 
exercised  a considerable  influence  on  public  opinion  and  municipal 
action.  In  the  health  lectures  organised  for  visitors,  mothers’  meetings, 
and  evening  continuation  schools,  and  by  undertaking  the  distribution 
of  leaflets  on  hygiene,  temperance,  infantile  diseases,  and  phthisis, 
published  by  the  Borough  Council,  it  has  carried  its  propaganda  to  the 
people  themselves.  By  appointing  a Nurse  in  the  schools  when  medical 
inspection  was  still  in  its  infancy,  it  indicated  the  line  it  has  since  taken 
in  the  formation  of  its  Joint  Phthisis  Committee  and  its  Infant’s  Health 
Committee.  The  former  of  these  is  so  typical  of  the  function  of  volun- 
tary effort  in  supporting  municipal  action,  that  it  is  proposed  to  give  a 
short  account  of  its  methods.  When  we  began  our  work,  voluntary 
notification  still  needed  to  be  adopted  by  the  Borough  Council ; the 
open-air  principle  had  still  to  be  adopted  in  the  wards  of  the  workhouse 
infirmary ; and  some  system  needed  to  be  arranged  by  which  the  Poor 
Law,  the  Borough  Council,  the  country  sanatoria,  the  local  hospitals, 
the  local  visiting  and  assisting  societies,  all  dealing  with  phthisis,  might 
be  brought  into  co-operation.  This  has  been  effected  simply  and  easily 
by  means  of  representative  control. 

Practically  all  the  churches  and  local  societies  have  agreed  to  deal 
with  their  phthisis  cases  amongst  the  poor  and  ignorant  through  the 
Phthisis  Committee.  Both  the  local  general  hospital  and  the  Mount 
Vernon  Hospital  for  diseases  of  the  chest  have  agreed  to  notify  their 
phthisis  cases  (although  this  is  still  largely  dependent,  in  practice,  upon 
the  feeling  of  each  member  of  the  staff);  and  on  our  Joint  Phthisis 
Committee  their  representatives  meet  the  medical  officer  of  health,  the 
lady  sanitary  inspector,  the  district  medical  officer,  the  medical  officer 
of  the  infirmary  (to  whose  efforts  the  open-air  wards  are  chiefly  due), 
the  ladies  visiting  the  open-air  wards,  the  clergy  or  their  deaconesses, 
the  representative  of  the  Invalid  Children’s  Aid  Association,  and  others. 
The  decisions  of  this  joint  committee  are  carried  out  by  a large  body  of 
voluntary  health  visitors,  aided  by  the  lady  sanitary  inspector.  The 
result  is  that,  in  this  borough,  prevention  and  cure  go  hand  in  hand. 
Antecedent  organisation  has  arranged  that  the  services  of  each  institution 
shall  be  set  in  motion  automaticall}^  and  each  performs  its  own  part 
better  for  the  co-operation  of  the  rest.  The  medical  staff'  at  the  Con- 
sumption Hospital  are  able  indirectly  to  supervise  the  home  treatment 
of  their  patients ; the  latter  are  aided  in  the  gradual  improvement  of 
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their  surroundings  by  a trained  visitor ; foods  are  supplied  as  the 
doctors  direct ; as  far  as  possible  work  is  found  for  the  restored  con- 
sumptive under  conditions  altogether  different  from  those  under  which 
he  contracted  the  disease.  The  medical  officer  of  health  finds  the  way 
for  disinfection  of  premises,  and  for  the  general  prevention  of  the 
spread  of  disease,  paved  by  the  persistent  persuasion  of  the  health 
visitor.  Influence  is  brought  to  bear  upon  destitute  and  hopeless  sufferers 
to  induce  them  to  enter  the  open-air  wards  at  the  workhouse  infirmary. 
In  a hundred  ways,  but  always  by  gentle  personal  means,  the  pressure 
of  a widespread  and  educated  public  opinion,  itself  largely  formed  by 
our  society’s  efforts,  is  brought  to  bear  upon  the  sufferers  from  this  most 
fatal  but  most  preventible  disease.* 

One  of  the  cases  that  led  to  our  close  co-operation  with  the  hospitals  in  our  neigh- 
bourhood was  that  of  a young  man  who  was  an  out-  patient  suffering  from  bronchitis 
and  heart  disease.  The  hospital  doctor  who  gave  him  his  medicine  time  after  time  was 
not  aware  that  the  lad  slept  in  an  attic  with  a hole  in  the  roof,  through  which  in  wet 
weather  the  rain  poured  in  immediately  above  his  bed.  What  could  advice  and  medicine 
do  against  such  conditions  ? 

Again,  the  mere  knowledge  that  phthisis  exists  in  a home  may  lead,  without  the 
intervention  of  any  machinery,  to  important  results.  The  first  case  to  come  under  the 
notice  of  one  of  our  visitors  indicated  this.  An  elderly  woman,  living  alone,  was  noti- 
fied as  suffering  from  advanced  phthisis,  and  duly  reported  to  the  health  visitor  of  the 
parish  in  question.  Enquiry  showed  that  the  patient’s  daughter  came  in  for  several 
hours  during  the  day  to  look  after  her  mother.  But  she  could  not  leave  her  own  child, 
two  years  of  age  ; so  she  brought  it  with  her  and  laid  it  to  sleep  hi  its  grandmother  s bed. 
This  patient  and  her  daughter  were  quite  unaware  of  the  danger  to  which  they  were 
exposing  the  child  ; but  as  soon  as  they  realised  it,  they  made  a different  arrangement  ; 
the  child  was  excluded  from  the  room  ; and  its  life  was  probably  saved. 

But  perhaps  our  confidence  in  friendly  influences  is  in  no  other  part 
of  the  work  so  necessary  as  where  a family,  or  a member  of  it,  has  to 
be  induced  to  give  up  hurtful  habits  and  modes  of  life  that  have  become 
second  nature.  There  is  no  strict  line  of  demarcation  between  physical 
and  moral  habit.  There  is  no  machinery  to  our  hand  at  present  for  its 
guidance  but  the  vigilance  and  alertness,  the  care  and  patient  skill,  of 
the  friendly  visitor  and  lady  inspector.  And  yet  these  preventive 
methods  need,  in  the  more  difficult  cases,  to  be  supported  by  instru- 
ments of  social  amelioration,  which  in  other  boroughs  are  found  only 
in  scattered  groups  amongst  the  municipal,  voluntary,  and  mutual 
agencies.  These  need  to  be  combined  by  antecedent  organisation  before 
the  friendly  visitor  can  use  them  to  the  best  advantage.  If  there  is  no 
combination  before  her  work  begins,  she  has  to  effect  it  piecemeal  upon 
every  case  with  a maximum  of  friction  and  other  waste.  But  if  the 
antecedent  organisation  is  ready,  the  help  flows  in  along  its  accustomed 
channels. 

There  was  referred  to  us  by  the  medical  officer  of  health  the  case  of  a builder’s 
labourer.  The  man  drank  and  was  constantly  out  of  work.  The  wife  was  emaciated 
and  terror-stricken.  Her  little  girl  of  eleven  was  suffering  from  tubercular  glands  and 
was  spitting  blood.  Her  boy  of  five  years  was  half  paralysed.  Her  baby  of  two  years 
was  a hopeless  idiot.  The  home  was  wretchedly  poor  and  neglected.  A friendly  visitor 
was  appointed  and  the  committee  set  itself  to  support  her  efforts. 

The  eldest  child  was  sent  away  for  several  months  to  the  seaside,  returned  completely 
set  up,  and  was  kept  under  observation  at  home  and  at  the  out-patients’  department, 
and  aided  with  milk  when  she  showed  signs  of  flagging.  Arrangements  were  made  with 
the  medical  inspector  of  the  L.O.C.  for  a suitable  school  and  conveyance  for  the  para- 
lysed boy.  To  the  dismay  of  the  committee  it  was  announced  that  another  child  was 
shortly  to  be  added  to  this  unhappy  family,  whose  members  showed  successively  so  awful 
a decline.  But  the  visitor  stuck  to  her  guns.  Daily  milk  and  eggs  were  supplied  to  the 


* See  Charities  Appendix. 
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wife  for  four  months  before  her  confinement  and  for  seven  or  eight  months  afterwards. 
A beautiful  baby  was  born,  quite  normal,  and  at  the  close  of  its  first  year  is  still 
thoroughly  healthy. 

But  something  more  powerful  than  milk  and  eggs  has  gone  to  the  salvage  of  this 
wrecked  family.  The  representative  on  our  committee  from  a neighbouring  P.S.A.  set 
his  mates  to  work  with  the  man.  They  closed  in  on  him  and  gave  him  no  peace  until 
he  had  given  up  the  drink.  He  has  become  a reformed  character.  His  debts,  which 
were  many,  he  has  paid  up.  His  wife  is  well  and  happy.  His  home  is  such  a home  as 
it  never  was  before.  The  last  report — two  years  afterwards — tells  us  that  not  only  has 
the  man  maintained  his  own  position,  but  is  becoming  an  influence  for  good  in  his 
neighbourhood,  especially  in  the  Temperance  cause. 

In  such  a case  as  this  we  cannot  but  see  how  closely  positive  personal 
influence  of  a general  character,  and  curative  relief  in  several  forms, 
may  intersect  the  preventive  work  of  the  Public  Health  Department. 
As  public  health  busies  itself  more  and  more  with  personal  hygiene,  the 
need  for  something  more  than  a scientific  and  administrative  interest 
in  this  department  of  its  work  is  felt  by  its  officers.  At  the  same  time 
the  opportunity  for  scientific  administration  in  the  work  of  personal 
assistance  forces  itself  upon  the  voluntary  worker.  The  solution  of 
this  two-fold  need  lies  in  the  close  co-operation  of  the  two  parties  con- 
. cerned,  in  a closer  understanding  of  their  common  object — not  the 
health  only,  but  the  wholeness  of  the  community.  Here  is  a case.  Is 
the  disease  arrested,  and  its  spread  prevented,  and  another  life  saved 
from  the  death-rate  for  the  community  ? Here,  too,  is  a man.  Has  he 
been  strengthened  in  w^eakness,  re-established  in  industry,  restored  to 
the  life  of  the  family,  worth  to  his  community  what  has  been  spent 
upon  him  in  money,  time  and  loving  service  ? 

Mrs.  Nunn,  the  organiser  of  this  Committee,  owes  much  to  Dr. 

• McCleary.  His  great  knowledge  of  all  that  relates  to  the  public  health 
has  been  placed  unreservedly  at  the  disposal  of  our  workers,  whose 
teaching,  on  the  medical  side,  he  has  largely  undertaken.  The  presence 
of  the  medical  oflicer  of  the  infirmary  (as  chairman)  and  of  the  district 
medical  officer  has  also  been  of  the  greatest  service. 

The  Hampstead  Health  Society  was  the  first  Borough  Health  Society 
formed  in  London.  During  the  past  six  years  it  has  witnessed  and 
aided  the  formation  of  many  similar  societies  throughout  London.  It 
has  lately  been  instrumental  in  forming  a representative  council  of  those 
whose  object  is  to  influence  public  opinion  and  co-operate  with  the 
sanitary  authorities  and  medical  agencies  throughout  London. 

XI. — The  Elementary  Schools. 

All  other  social  problems,  from  the  preventive  point  of  view,  are  of 
secondary  importance  compared  with  that  of  the  education  of  the  young. 
Those  of  us  who  are  managers  felt  some  years  ago,  that  greatly  as  legisla- 
tion was  needed,  we  would  not  wait  for  legislation  before  attacking,  as 
thoroughly  as  we  could,  the  social  and  physical  side  of  the  child’s 
development.  The  “Social  Side  Committee”  at  the  poorest  council 
school  in  Hampstead  was  intended  as  a definite  expression  of  this  view, 
and  as  a rallying  point  for  the  various  agencies,  municipal,  mutual  and 
social,  concerned  with  the  child’s  development.  Since  then  the  County 
Council  has  formed  the  Care  Committees  with  similar  duties,  and  we 
have  adopted  that  new  and  excellent  name.  Although  our  programme 
was  considerably  wider  than  that  as  yet  reached  by  the  Council  for  its 
Care  Committees,  we  are  glad  to  see  that  these  committees  are  rapidly 
developing  in  the  same  direction.  Our  work  was  to  provide  for  the 
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managers  an  organ  for  supervising,  recording,  and  assisting  in  the  de- 
velopment of  the  social  side  of  the  child’s  life  as  distinguished  from  the 
work  in  the  class-room — its  home  ties,  its  physical  and  moral  welfare, 
the  occupation  of  its  leisure,  its  need  of  play  and  of  country  holidays, 
its  future  industrial  career,  its  provision  for  mutual  help  in  sickness, 
its  protection  from  hurtful  influences  at  home  and  abroad.  Accordingly, 
the  committee  is  representative  of  the  managers,  the  teaching  staff*,  the 
school  visitors,  the  local  committees  of  assistance,  the  Children’s 
Country  Holiday  Fund,  the  Invalid  Children’s  Aid  Association,  the 
Apprenticeship  and  Skilled  Employment  Committee,  and  the  Play  Guild. 
In  response  to  the  County  Council’s  request,  too,  it  has  organised  the 
dinner  arrangements  for  children  whose  circumstances  render  a midday 
dinner  at  home  difficult  to  arrange,  and  whose  parents  are  willing  to  pay 
the  twopence  the  dinner  costs.  Where  the  parents  appear  to  be  unable 
to  provide  the  child  with  dinner,  the  case  is  regarded  as  one  requiring 
careful  inquiry  and  adequate  assistance,  and  is  taken  up  by  one  of  our 
local  committees  of  assistance.  It  is  felt  that  if  the  children  actually 
lack  food,  that  is  a serious  symptom  of  some  defect  in  the  family  life. 
To  attempt  to  alleviate  the  symptom,  without  attempting  to  remove  the 
real  cause  of  the  difficulty,  would  be  to  play  with  misery,  and  neglect 
the  child’s  best  interests.  The  cases  of  children  needing  country  holi- 
days, of  children  employed  industrially  out  of  school  hours,  of  children 
needing  spectacles,  and  of  children  leaving  school,  have  all  in  turn  been 
investigated  by  the  Committee,  and  appropriate  action  has  been  taken 
in  each  case.  The  advent  of  three  new  members  who  had  undertaken 
the  Play  Guild  at*  the  school,  suggested  the  possibility  of  forming  a 
juvenile  branch  of  the  Foresters  in  this  school  as  we  had  done  at  St. 
Mary’s,  Primrose  Hill,  New  End,  and  St.  Paul’s,  Winchester  Road.  And 
this  step  seemed  even  more  desirable  in  view  of  the  medical  inspection 
of  school  children  in  accordance  with  the  Act  of  1907.  It  was  felt, 
however,  that  the  full  development  of  our  plans  in  regard  to  the  chil- 
dren would  be  more  conveniently  considered  in  conferences  with 
additional  agencies  not  represented  on  the  Care  Committee.  The  matter 
was  accordingly  referred  to  the  Council  of  Social  Welfare  as  forming 
part  of  the  more  general  problem  of  medical  aid  ; and  it  will  be  dealt 
with  under  that  head. 

XII. — The  Guardians  of  the  Poor. 

As  the  progress  of  any  local  reforms  in  the  Poor  Law  has  been  more 
or  less  arrested  by  the  larger  possibilities  opened  up  by  the  appointment 
of  a Royal  Commission,  this  brief  historical  sketch,  so  far  as  the  Poor 
Law  is  concerned,  may  be  said  to  break  off*  somewhat  suddenly  some 
two  or  three  years  ago.  It  seems  desirable,  therefore,  after  premising  a 
few  facts  about  the  Hampstead  Board,  to  concentrate  attention  upon  a 
set  of  facts  bearing  most  closely  upon  one  problem,  which  will  probably 
survive  even  the  Report  of  the  Commission.  This  problem  relates  to 
the  nature  of  the  arrangement  that  should  subsist  between  the  local 
body  that  administers  public  assistance,  and  those  who  are  engaged  in 
the  voluntary  visitation  and  assistance  of  the  poor. 

The  Hampstead  Board,  then,  consists  of  eighteen  elected  (no  co-opted) 
members.  Of  these,  six  are  women.  It  meets  weekly,  in  the  morning, 
and  in  a population  of  80,000  persons  has  one  superintendent,  and  two 
district,  relieving  officers,  and  two  district  medical  officers.  Its  clerk  is 
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a part-time  officer,  with  an  assistant  clerk.  The  case-paper  system  has 
been  in  use  for  about  three  years.  Relief,  indoor  and  outdoor,  is  granted 
only  fora  stated  period,  at  the  close  of  which  the  case  comes  up  auto- 
matically for  revision.  No  out-relief  is  given  to  the  able-bodied,  and 
therefore  there  is  no  labour  yard.  There  are  no  schools  belonging  to  the 
Union.  The  children  are  dealt  with  (1)  in  their  own  homes  by  poor  law 
relief  given  to  their  own  mothers,  or  by  the  services  of  friendly  visitors 
and  relief  from  the  voluntary  committees  of  assistance  ; or  (2)  institu- 
tionally at  the  grouped  homes  of  other  Unions  ; or  (3)  in  the  allowed 
cases,  and  in  as  many  of  them  as  possible,  by  boarding-out  in  the  country. 
There  is  no  boarding-out  within  the  Union. 

The  Associated  Voluntary  Agencies  have,  for  some  time,  been  very 
largely  represented  on  the  Board,  and  hardly  a week  passes  without  a 
case  being  referred  to  them  for  assistance.  During  the  time,  some  two 
or  three  years  ago,  when  there  was  a positive  majority  of  the  represent- 
atives of  voluntary  agencies  on  the  Board,  the  amount  spent  in  out- 
relief  went  down;  the  amount  spent  in  charitable  relief  went  up;  there 
was  a marked  increase  in  the  membership  of  the  Friendly  Societies  in 
the  Union ; and  a marked  increase  in  the  numbers  and  interest  of  those 
who  served  the  poor.  These  are  all  facts  which  are  to  be  found  in  the 
books  and  publications  of  the  various  Associated  Agencies.  What  did 
they  mean  ; Those  of  us  who  led  the  movement  interpreted  them  in  this 
way.  We  saw  that  Poor  Law  Relief  and  Voluntary  Aid  were  two  forces 
whose  interaction  was  inevitable,  and  that  unless  the  closest  co-ordina- 
tion could  be  effected  between  them  they  must  thwart  one  another  at 
every  turn.  The  temptation  to  a Board  of  Guardians  to  play  the  part 
of  charity  is  as  irresistible  as  it  is  dangerous,  and  is  illustrated  up  and 
down  the  country  in  Union  after  Union ; and  the  only  solution  of  this 
difficulty  seemed  to  be,  so  to  man  the  Board  with  voluntary  workers  and 
voluntary  associations  with  Guardians,  as  to  ensure  an  enlightened  policy 
on  the  part  of  both.  At  any  rate  the  Hampstead  Board,  after  having 
been  dominated  by  a chairman  to  whom  the  Poor  Rate  was  a constant 
temptation  to  lavish  out-relief,  became  a Board  of  social  workers,  who 
realised  that  the  legal  limitations  of  a destitution  authority  practically 
precluded  any  serious  form  of  charitable  enterprise.  “ A charity-rigged 
Board  ” it  will  be  said.  Is  there,  then,  any  better  qualification  for  a 
Guardian  of  the  Poor  than  that  he  cares  for  the  Poor  and  has  devoted 
time  and  thought  to  their  welfare  ? This  is  indeed  just  the  Guardian 
we  need  ; not  the  man  who  needs  the  position  as  a stepping-stone  to 
higher  municipal  or  political  bodies,  nor  the  man  who  wants  to  handle 
money,  or  to  exercise  patronage,  or  just  to  fill  up  his  time.  Quite  the  best 
Board  would  be  one  composed  of  men  and  women  whose  social  insight, 
aHministrative  ability,  and  personal  infiuence  had  secured  for  them  the 
suffrages  of  their  fellow  workers  in  Friendly  Societies  and  Benevolent 
and  Municipal  Institutions.  At  least  this  arrangement  secured  the 
recognition  by  the  Guardians  of  the  principle  that  their  action  should 
leave  the  fullest  scope  for  the  personal  influences  of  wisely  directed 
voluntary  effort. 

Although  there  is  much  in  Lord  Goschen’s  Circular  of  1869  which  is 
now  inapplicable  to  the  relation  between  Poor  Law  and  Charity,  there 
is  one  provision  that  is  still  of  the  greatest  importance — the  liberty  given 
to  Relieving  Officers  in  cases  not  actually  destitute  at  the  moment,  to 
refer  suitable  applicants  to  recognised  Charitable  Institutions.  This 
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provision  has  led,  in  Hampstead  as  elsewhere,  to  the  reference  of  a 
large  number  of  cases  annuall}^  to  our  Committee.  The  inquiry  insti- 
tuted by  the  Relieving  Officer  is  merely  intended  to  ascertain  whether 
the  resources  of  the  applicant,  or  of  his  relatives  who  are  legally  liable 
for  his  maintenance,  are  sufficient  for  his  support  and  that  of  his  de- 
pendants. The  inquiry  of  the  Charity  Organisation  Society  goes  much 
further  and  effects  much  more.  It  aims  at  ascertaining  what  are  the 
causes  of  the  family’s  distress,  as  revealed  by  careful  and  sympathetic 
inquiry  into  character  and  circumstances.  This  inquiry  is  intended  to 
indicate  the  treatment  by  which  these  causes  of  distress  may  be  re- 
moved, or  at  least,  alleviated.  This  difference  in  the  motive  and  the 
method  of  inquiry  corresponds  with  differences  equally  great  in  the 
actual  treatment  of  each  case.  As  the  inquiry  goes  further  back  and 
deeper  down,  so  the  treatment  carries  the  family  further  forward,  and 
aims  at  uplifting  circumstances  and  character  alike.  This  aim  of 
charity — to  give,  not  merely  adequate  relief  but  permanent  benefit,  is 
reflected  in  one  practice  of  our  Committee  which  needs  a little  elucida- 
tion. In  the  Appendix*  will  be  found,  extracted  from  the  Annual  Report 
of  the  Clerk  to  the  Guardians  (1903)  a statement  of  the  cases  referred 
to  and  assisted  by  the  C.O.S.  Since  that  year  the  number  of  cases 
referred  has  increased  by  about  75  per  cent.,  and  the  practice  of  printing 
a statement  of  them  has  had  to  be  abandoned.  In  those  of  the  cases 
which  have  been  decided  over  three  months  there  appears  an  entry, 
“ Revised  on  such  and  such  a date.”  This  refers  to  the  fact  that  when 
ail  has  been  done  that  appears  immediately  possible  to  remove  the 
causes  of  distress  in  a family,  a statement  of  causes,  treatment  and 
immediate  results  is  drawn  up  and  presented  to  the  Committee. 
The  family  is  then  left,  for  three  months,  in  the  hands  of  the  friendly 
visitor,  who,  at  the  expiration  of  that  time,  reports  whether  the 
assistance  has  proved  permanently  beneficial.  If  it  has  not,  the  case 
is  attacked  again  with  the  help  of  the  visitor’s  experience.  This 
arrangement,  which  is  aimed  primarily  at  producing  thoroughness  of 
treatment,  is,  it  need  hardly  be  said,  of  considerable  educational 
value  to  the  Committee — indicating  as  it  does  the  comparative  value 
of  its  diagnosis  and  treatment.  The  inquiries  made  by  voluntary 
aid  contrast  sharply  with  those  made  by  the  Relieving  Officer  in 
another  important  respect.  They  are  used  to  indicate  not  merely 
the  causes  of  distress  but  also  the  sources  from  which  the  help 
required  may  be  forthcoming.  ThivS  is  one  of  the  real  tiiumphs  of  the 
London  C.O.S.,  for  which  the  influence  and  pressure  of  the  Central 
Council’s  Committees  should  have  the  highest  credit.  Of  the  forty  or 
fifty  thousand  pounds  per  annum,  not  all  of  it  actually  passing  through 
the  Society’s  books,  but  expended  on  C.O.S.  cases,  a mere  fraction  is 
drawn  from  any  Relief  Funds.  It  has  been  secured  from  relatives, 
friends,  old  employers,  special  societies,  the  Churches,  the  Benefit  So- 
cieties, and  Trades  Unions,  and  from  other  persons  previously,  or  as  a 
result  of  the  appeal  of  the  C.O.S.,  interested  in  the  case.  At  what  a cost 
to  more  important  work  this  has  been  done — for  it  is  painful  to  reflect 
how  many  of  these  appeals  are  quite  fruitless — we  have  already  told  in 
an  early  section.  The  following  case  illustrates  not  only  the  kind  of 
inquiry  and  the  kind  of  treatment  received  by  those  referred  to  us  by 
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the  Relieving  Officer,  but  also  the  principles  on  which  such  treatment 
is  based. 

An  old  carpenter,  past  work,  was  advised  by  employers  to  apply  for  outdoor  relief.  A 
few  minutes  conversation  with  the  man  convinced  the  relieving  officer  that  more  suit- 
able aid  than  that  of  the  Poor  Law  would  be  at  once  forthcoming  from  charitable  sources; 
and  the  old  man,  whilst  his  application  still  stood  for  report  to  the  Guardians,  was  ad- 
vised to  apply  to  the  Charity  Organisation  Society.  Here  his  circumstances  were  more 
fully  entered  into.  He  was  country  born  and  bred,  had  served  his  apprenticeship  as  a 
carpenter,  had  married  at  twenty-three,  and,  with  his  wife,  had  come  to  London  to  seek 
his  fortune.  For  sixty  years  he  had  worked  for  her  and  to  bring  up  a family,  all  of  whom, 
except  one  daughter,  had  died.  He  “ had  worked  for  sixty  years  and  his  wife  had  never 
had  to  earn  a penny.”  Line  by  line  the  story  of  his  life  came  out,  not  in  one  interview 
at  our  office,  but  in  the  course  of  several  visits  to  the  old  people’s  home,  where  the  re- 
mains of  their  once  comfortable  surroundings  were  stored  in  one  kitchen-bedroom,  always 
kept  beautifully  clean  and  bright  and  orderly  by  the  dutiful  affection  of  their  only 
remaining  daughter,  who  yet  lived  a mile  away,  and  had  her  own  family  and  her  own 
troubles.  As  the  inquiry  into  the  case  deepened,  the  respect  and  affection  of  the  old 
man’s  new  friend  deepened  still  more.  It  was  found  that  the  old  couple  had  faced  many 
misfortunes  together.  Amongst  these  were  the  loss  of  six  children,  after  prolonged  ill- 
ness ; the  temporary  failure  of  their  sick  club  (now  one  of  the  best  and  safest  in  the 
kingdom);  the  loss  through  want  of  business  knowledge  of  the  house  they  had  acquired 
in  a building  society  ; the  failure  at  last  of  their  little  hoard  of  cash,  and  the  prospect  of 
the  pauper’s  lot  at  the  end  of  a long  and  strenuous  struggle  for  independence.  As  these 
facts  were  verified  by  inquiry,  the  man’s  character  and  his  wife’s  were  revealed  in  the 
most  honourable  light.  With  the  help  of  relatives,  not  legally  liable,  and  old  employers, 
to  whom  such  an  alternative  to  outdoor  relief  had  not  occurred,  an  adequate  pension  has 
been  raised  which  will  keep  the  old  couple  in  peace  and  comfort  for  the  rest  of  their 
days.  Instead  of  the  small  dole  and  tickets  handed  to  them  across  the  pay-table  of  the 
relieving  officer,  a fuller  allowance  is  taken  week  by  week  by  one  who  will  be  glad  of  the 
old  people’s  friendship,  and  bring  to  them  not  merely  an  allowance,  but  many  of  those 
refinements  of  life  which  a friend  may  place  at  their  disposal — in  their  window  garden, 
in  their  little  library  (for  the  old  man  is  a steady  reader),  and  in  other  domestic  comforts 
necessary  to  the  period  of  old  age. 

This  case  is  merely  typical  of  some  seventy-seven  pensioners  on  our 
books,  and  of  some  1,700  on  the  books  of  our  Society  throughout  London. 
We  cite  it  in  order  that  the  system  of  co-operation  between  the  Associated 
Agencies  of  the  Borough  and  the  Board  of  Guardians  may  be  fully 
understood.  Had  Outdoor  Relief  been  given  in  this  and  similar  cases — 

(1)  Some  of  the  well-disposed  ratepayers  would  have  lost  sight  of 
their  poorer  brethren,  and  would  have  lost  the  opportunity  of  per- 
sonally knowing  them  and  serving  them  in  their  time  of  need. 

(2)  The  assistance  of  the  remoter  relatives  would  not  have  been 
forthcoming,  and  their  duty  would  have  been  neglected. 

(3)  Old  employers  would  not  even  have  been  asked  to  contribute. 

(4)  Workmen  making  sacrifices  to  strengthen  their  provident 
associations  by  mutual  aid  would  have  been  discouraged  and  ham- 
pered, by  the  conviction  that  the  Poor  Law  rate  is  the  best  poor 
man’s  club  ; and  as  this  tendency  worked  itself  out  a general  slacken- 
ing in  the  administration  of  outdoor  relief  would  ensue. 

(5)  Provident  workmen,  keeping  themselves  above  the  line  of 
pauperism  by  their  own  exertions,  would  be  made  to  pay  rates,  con- 
trary to  their  strongest  convictions,  for  the  comfortable  support  of 
the  improvident ; and  these  payments  would  tend  to  drag  them 
down  to  the  same  level. 

The  case  of  the  widow  has  always  seemed  to  us  most  unsuitable  for  Poor 
Law  Relief,  and  one  in  which  the  intervention  of  a Friendly  Visitor  is 
most  opportune.  Here  no  weekly  payment,  in  cash  or  kind,  can  be  sup- 
posed to  fill  the  gap  in  the  family  life.  Brothers  and  sisters  and  other 
relatives,  the  club  members,  and  similar  resources  are  looked  to,  and  do 
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their  best,  often  in  most  unstinted  fashion,  often  with  real  self-sacrifice. 
But  amongst  the  poorest,  amongst  the  friendless,  the  paramount  need  is 
the  need  of  one  wise  friend  who  understands  the  life  of  those  she  is 
dealing  with,  is  willing  to  devote  herself  to  their  service,  and  is  backed 
by  such  a combination  of  the  sources  of  help  to  be  rendered  by  the  com- 
munity as  our  friendly  visitors  have  at  their  command.  The  resources 
of  the  family  and  friends,  the  personal  resources  of  the  widow  herself, 
and  of  her  older  children,  the  provision  for  immediate  needs,  a plan  for 
the  whole  family  in  the  future,  the  need  for  change  of  rooms,  the  super- 
vision of  the  older  boys — these  are  but  a few  of  the  points  upon  which 
the  sympathy,  counsel,  and  personal  support  of  the  Friendly  Visitor  are 
found  to  be  most  acceptable.  Even  where  many  offers  of  help  are  forth- 
coming from  friends  and  neighbours,  these  are  not  always  the  wisest 
offers  ; and  to  discriminate  between  them  and  use  them  to  the  best  ad- 
vantage will  be  no  slight  tax  upon  the  worker  on  whom  the  responsi- 
bility falls. 

A very  respectable  widow,  with  three  young  daughters,  was  referred  to  us  by  the 
Guardians  in  order  that  something  better  than  a mere  allowance  might  be  secured  for 
her.  Inquiry  showed  that  the  husband  had  lost  his  life  in  an  accident,  which  was  due, 
so  far  as  we  could  see,  to  his  employer’s  mismanagement.  The  woman,  who  had  received 
much  help  from  the  employer,  was  destitute  when  this  ceased.  We  raised  from  various 
sources  Gs.  per  week  for  boarding  out  two  of  the  children  with  their  grandmother  in  the 
country,  leaving  the  widow  with  one  child  to  support  by  charing.  With  the  kind  help 
of  one  of  our  subscribers,  a solicitor,  we  fought  the  employer  and  recovered  £100  com- 
pensation, entrusted  to  us  for  the  maintenance  of  the  children,  who,  owing  to  necessary 
changes  in  the  grandmother's  household,  had  been  transferred  to  a small  orphanage, 
where  they  are  doing  well. 

A young  widow,  with  seven  dependent  children,  was  referred  to  our  Committee  for 
help  and  advice.  She  had  received  9s.  6d.  outdoor  relief  during  the  illness  of  her  husband, 
who  had  been  a lazy,  good-for-nothing  man,  but  now  she  needed  some  well-thought-out  plan 
for  her  future  ; she  had  thoroughly  lost  heart,  and  her  home  and  children  had  suffered 
from  neglect.  Though  her  own  parents  were  poor,  her  father-in-law  was  found  to  be  a 
cabinet-maker  in  a fairly  good  position,  and  when  he  found  she  was  no  longer  to  be  helped 
by  the  rates,  he  willingly  promised  to  allow  her  10s.  a week.  Her  eldest  son,  who  was 
thoroughly  out  of  hand,  was  by  the  Committee’s  influence  got  on  to  a training  ship,  and 
another  boy  sent  to  a Home  of  the  Waifs  and  Strays  at  Margate,  whilst  the  widow  her- 
self, now  freed  from  the  worst  of  her  anxieties,  set  to  work  with  a will,  and  managed  to 
support  her  family  by  taking  in  washing,  with  the  help  from  her  father-in-lav/  and  a little 
assistance  from  her  elder  daughter.  After  some  months,  however,  the  grandfather  died, 
and  his  widow  and  sons  were  only  able  to  contribute  7s.  for  two  or  three  weeks  longer. 
By  this  time  one  other  daughter  was  able  to  go  into  service,  and  at  the  Committee’s  ad- 
vice two  more  children  were  taken  by  the  Guardians  (one  to  Dr.  Barnardo’s  and  one  to 
Banstead  Schools).  The  widow  and  her  three  remaining  children  moved  into  one  large 
room,  and  a grant  of  £1  tiding  her  over  the  first  few  weeks,  she  became  entirely  self-sup- 
porting. Since  then  she  has  again  fallen  into  temporary  difficulties,  owing  to  the  removal 
of  her  chief  employers.  But  again  her  relatives  have  been  persuaded  to  come  forward. 
They  have  now  taken  the  youngest  child  for  a prolonged  visit  ; another  boy  is  being 
taken  by  the  Guardians,  and  she  is  working  up  a new  connection,  with  only  one  child  to 
support,  but  hoping  soon  to  be  able  to  have  her  little  boy  at  home  again.  She  is  now  a 
bright,  clean,  energetic  little  woman,  very  proud  of  all  her  children,  and  especially  of  the 
once  troublesome  son,  now  a well-set-up  sailor  boy. 

Very  often  the  case  of  an  able-bodied  man  is  referred,  and  often  these 
cases  are  dealt  with  partly  by  a “ voluntary  ” adaptation  of  the  modified 
workhouse  test — the  Guardians  sending  to  Lingfield  Farm  Colony  (a 
voluntary  institution)  a husband  who  needs  the  discipline  and  personal 
influence  that  are  such  a satisfactory  feature  of  Lingfield,  whilst  one  of 
our  Committees  of  Assistance  helps  the  wife.  The  following  is  a case 
referred  to  us  by  the  Guardians,  but  sent,  not  to  Lingfield,  but  to  the 
Distress  Works  at  Hitchin  : — 

A young  couple  were  referred  to  us  by  the  Board  of  Guardians,  to  whom  the  wife  had 
applied  for  work  for  her  husband.  She  was  in  an  emaciated  condition,  looking  wretchedly 
y2-».— 2.  L 
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ill,  nervous,  and  depressed.  Inquiries  showed  that  both  man  and  wife  came  of  respect- 
able families,  but  had  wrecked  their  prospects  by  an  improvident  marriage  which  had 
caused  the  young  man,  or  rather  boy,  to  lose  his  v/ork  as  under-gardener — his  employer 
being  unwilling  to  keep  married  servants.  Since  their  marriage  they  had  roamed  about 
from  place  to  place,  living  partly  with  relatives,  the  man  doing  casual  work,  but  always 
earning  a good  character.  There  were  indications,  however,  that  his  desultory  life  was 
undermining  his  capacity  for  steady  work,  whilst  his  wife  was  breaking  down  in  her  efforts 
to  keep  the.horae  together  by  her  earnings.  Interim  relief  was  obtained  from  the  clergy, 
and  the  man  dispatched  to  the  Distress  Committee,  who  set  him  to  work  at  the  Garden 
City  at  Hitchin  The  wife  was  sent  for  treatment  to  the  Hampstead  Hospital,  helped  by 
the  Nursing  Association,  and  then  sent  with  her  baby  to  Hove  for  three  weeks.  On  her 
return  an  arrangement  was  made  for  her  to  live  with  her -mother  until  her  husband’s 
return.  But  her  husband  did  not  return.  Work  at  a pound  a week  and  a cottage  were 
found  for  him  at  Hitchin,  and  within  eight  months  of  his  despairing  application  to  the 
Guardians  he  was  joined  by  his  wife  and  children  in  their  country  home. 

But  there  was  a far  more  sad  and  difficult  class  dealt  with  by  the  Poor 
Law  that  made  a powerful  appeal  for  our  help — the.  young  unmarried 
women,  the  merest  girls,  very  often,  applying,  in  the  first  instance,  for 
Maternity  Relief.  We  felt  that  in  their  cases  if  in  any,  charity  should 
exercise  its  prior  claim,  step  in  before  the  Poor  Law,  and  rescue  those 
who  in  so  many  instances  had  been  mere  victims,  from  some  of  the  results 
of  their  fall.  The  interview  with  the  Relieving  Officer,  the  appearance 
before  a mixed  Board ‘with  all  the  possibilities  of  cross-examination— 
the  life  in  the  able-bodied  wards  before  confinement,  in  which  all 
maternal  instincts  would  suffer  desecration  and  suppression,  the  early 
separation  from  the  child  necessitated  by  the  need  of  merest  bread- 
winning — these  seemed  a series  of  misfortunes  from  whose  hardening 
effect  charity  might  save  those  who  were  willing  to  be  saved.  After 
considerable  controversy  * it  was  agreed  between  the  Guardians  and  our 
Executive,  that,  in  accordance  with  the  principles  of  Mr.  Goschen’s. 
Circular,  these  young  women  should,  in  every  first  case,  at  the  outset, 
be'ofi'ered  the  alternative  of  being  dealt  with  by  a woman  worker — one 
of  the  members  of  our  Rescue  and  Maternity  Committee.  By  these,  the 
young  women,  who  almost  invariably  accept  the  alternative  thus  offered, 
are  sent  first  to  a Maternity  Home  and  then  to  a Maternity  Hospital, 
often  the  same  institution.  For  the  first  three,  six,  or  sometimes  twelve 
months  of  the  baby’s  life,  the  mother  is  enabled  to  earn  her  livelihood 
in  the  Maternity  Home  without  separation  from  the  life  of  her  child. 
A glance  at  the  Appendix  f will  indicate  what  measure  of  success  has 
attended  this  difficult  work.  Of  the  influence  on  character — the  most 
important  thing — a schedule  can  only  speak  most  vaguely.  But  it 
speaks  definitely  on  two  tendencies ; first,  the  prevention  of  application 
to  the  Relieving  Officer,  and,  secondly,  the  steady  increase  in  the  number  of 
cases  in  which  the  man  has  been  successfully  prosecuted.  Under  the 
Poor  Law  the  cases  in  which  a prosecution  of  the  man  was  successful, 
were  exceedingly  rare.  It  has  only  been  by  enlisting  the  systematic 
co-operation  of  many  societies  and  institutions  that  this  piece  of  work 
has  been  so  completely  established  by  Miss  Topham,  the  hon.  secretary 
of  the  Committee.  The  Appendix  f shows  how  the  efforts  made  within 
the  borough  have  also  been  brought  into  line.!  - 

A girl  of  seventeen  in  service,  who  came  of  a thoroughly  respectable  family,  found  it 
necessary  to  seek  Maternity  Relief.  Her  own  mistress  did  not  trouble  wher^  ^^w^ 

, * For  a Circular  to  Guardians  and  the  C.O.S.  on  this  subject,  and  for  a Schedule 
of  cases  dealt  with  during  three  years,  see  Charities  Appendix. 

t Charities  Appendix. 

X For  Memorandum  by  Rural  Dean  and  the  Hon.  Sec.  of  the  Council  of  Social 
Welfare,  see  Charities  Appendix. 
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going  ; but  her  sister’s  mistress  advised  application  to  the  Relieving  Officer.  This  lady’s 
medical  attendant,  however,  who  was  consulted,  knew  the  work  our  Committee  was 
doing,  and  the  girl  was  sent  direct  to  Miss  Topham.  To  this  lady  the  girl  confessed 
everything,  including  the  name  of  the  man  who  had  wronged  her.  The  man  was  seen 
•by  a member  of  the  Committee,  was  made  to  realise  the  gravity  of  his  offence,  and  was 
made  to  pay  regularly  towards  the  maintenance  of  his  child  as  long  as  it  lived.  The  girl^? 
family  gratefully  contributed  towards  the  cost  of  her  treatment.  The  girl  herself,  who 
was  very  weak  and  wayward,  just  the  sort  whom  Poor  Law  treatment  could  not  have 
saved,  was  first  sent  to  a Maternity  Home,  and  has  since  gone  for  two  years’  discipline  at 
a Home  in  the  country.  Here  she  is  reported  to  be  improving.  The  man  has  been 
reconciled  to  his  wife.  All  that  charity,  at  once  compassionate  and  stern,  could  devise, 
has  been  tried  ; and  so  far  it  has  not  failed. 

PART  IV.— A COUNCIL  OF  SOCIAL  WELFARE. 

XIII. — Co-operative  Medical  Aid. 

' In  dealing  with  certain  departments  of  our  work  we  have  once  or  twice 
referred  to  matters  of  great  importance,  to  many  interests,  neither  purely 
local,  nor  purely  generic — in  which  further  progress  could  hardly  be 
made  without  a far  more  general  consent  than  our  Local  or  Special 
Committees  could  give.  These  matters  are  the  peculiar  province,  and 
the  chief  justification  of  a Council  of  Social  Welfare.  One  of  these 
matters  of  general  interest  is  the  possibility  of  a large  combination 
between  the  medical  profession,  the  hospital  and  dispensary  authorities, 
the  friendly  societies,  and  ultimately,  perhaps,  even  the  municipal 
authorities  in  the  reorganisation  of  medical  aid  throughout  the  borough 
nn  a provident  basis. 

Our  first  step  in  this  direction  was  to  lay  the  matter  before  the  Council, 
■Avhence  it  was  referred  after  a preliminary  discussion  to  the  generad 
Executive  to  ventilate  the  subject  and  to  forward  co-operation  ; our 
second  step  was  to  invite  the  secretary  of  the  British  Medical  Associa- 
tion in  Hampstead  to  read  a paper  at  the  Council,  describing  the  atti- 
tude and  relation  of  the  hospitals  to  mutual  provident  aid.  Immediately 
the  question  was  taken  up  by  the  Industrial  and  Provident  Committee, 
and  four  public  conferences  were  held. 

Reports  from  this  Committee  and  the  Care  Committee  of  the  Mana- 
gers of  the  Kilburn  Group  of  Schools  were  then  considered  by  the 
Executive,  and  it  was  resolved  to  approach  the  various  bodies  concerned 
seriatim,  beginning  with  the  British  Medical  Association.  It  seemed 
possible  at  the  present  juncture  to  initiate  a widespread  reform.  There 
were  several  facts  that  seemed  to  indicate  that  such  a change  as  we 
suggested  might  be  carried  out  in  the  immediate  future.  First,  with 
regard  to  the  Elementary  Schools:  — 

(1)  During  the  past  five  or  six  years  we  had  been  instrumental  in 
bringing  about,  between  the  clergy,  the  managers  of  elementary  schools 
-and  one  of  the  great  Friendly  Societies,  a great  development  in  the 
Juvenile  Forestry  movement.  During  these  six  years  over  six  hundred 
children  had  entered  the  ranks,  either  as  members  of  Sunday  schools,  or 
as  attending  the  elementary  schools.  This  forms  but  a very  small 
minority  of  the  children  receiving  elementary  education  within  the 
borough.  Lately,  however,  by  the  provisions  of  the  Education  Act  of  1 907, 
a'begihnirg  has  been  made  by  the  County  Council  to  organise  medical 
inspection  of  all  elementary  school  children.  In  this  borough  the  medical 
inspector  has  already  inspected  the  children  at  the  poorest  of  our 
schools,  and  the  inspection  has  yielded  a total  of  eighty-one  cases  in 

L 2 
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which  he  indicates  that  medical  and  sometimes  surgical  treatment  are 
required.  If  anything  like  similar  figures  are  yielded  in  the  other 
schools  in  the  borough,  a very  large  amount  of  work  must  necessarily  be 
thrown,  either  upon  medical  practitioners  in  their  private  capacity,  or 
upon  the  doctors  at  dispensaries,  or  at  the  out-patient  departments  of 
the  nearest  hospitals.  All  these  cases  have  been  warned  by  the  teachers 
and  visited  on  behalf  of  the  Care  Committee  ; and  we  regret  to  say  that 
in  twenty -nine  cases  of  disease  the  parents  had  taken  no  action ; in 
those  that  had,  thirty  had  been  taken  to  hospitals  and  fourteen  to 
private  practitioners.  Only  one  had  been  treated  at  a Provident  Dis- 
pensary, and  none  by  a Friendly  Society’s  doctor. 

This  led  us  to  consider  a second  fact : the  use  of  the  Out-patient 
Departments  in  our  hospitals. 

(2)  Both  the  out-patient  departments  that  were  formerly  used  by  the 
poor  of  this  borough  have  now  been  removed.  The  inspected  children, 
therefore,  found  to  be  suffering  from  illness  or  defect  that  would  prob- 
ably have  been  treated  at  these  hospitals,  will  have  to  go  outside  the 
, borough  for  their  treatment.  A great  many  of  these  cases,  being  chronic, 
and  not  of  an  exceptional  character,  should  be  treated  by  a family  doctor, 
and  not  to  go  to  swell  the  numbers  of  those  who  make  use  of  the  out- 
patient departments  in  our  hospitals.  For  a long  time  we  had  felt,  in' 
connection  with  cases  of  illness  where  the  home  conditions  were  well- 
known  to  us,  that  the  medical  treatment  at  the  hospital  was  largely,  if  not 
altogether,  nullified  by  ignorance  of  the  actual  possibilities  of  treatment 
that  the  home  afforded  ; and  that  the  family  medical  man  on  the  spot 
was  the  only  person  who  could  deal  with  them  adequately.  Recognising 
that  the  out-patient  departments  should  be  made  consultative  in  their 
character,  and  used  chiefly  for  that,  and  for  casualties,  and  for  cases  in 
which  expensive  or  highly  specialised  equipment  is  necessary,  we  could 
not  regret,  on  the  whole,  the  disappearance  of  the  ordinary  out-patient 
department’s  work  in  our  district,  especially  if  their  removal  could  be 
used  for  the  greater  development  of  provident  dispensaries  and  friendly 
societies. 

This  brought  us  to  a third  point — our  Local  Dispensaries  : 

(3)  For  the  people  of  Hampstead,  there  are,  happily  near  to  the  five 
elementary  schools  in  the  borough,  four  provident  dispensaries.  But  it 
is  unhappily  true  of  two  or  three  of  these,  as  of  many  other  dispensaries  ; 
(1)  that  the  membership  fluctuates  very  greatly,  and  (2)  that  the  equip- 
ment, and  in  one  or  two  cases,  possibly  the  dispensing  department,  are 
below  the  standard  which  the  medical  staff  would  like  to  secure. 

This  led  us  to  a fourth  point : the  possibility  of  a Public  Medical 
Service  for  Hampstead. 

(4)  In  connection  with  one,  the  Kilburn,  Provident  Institute,  there  were 
two  facts  to  be  observed  : one  was  that  the  Institute  was  served,  not  by 
.a  chosen  staff,  but  by  what  may  almost  be  called  a public  medical  ser- 
vice, open  to  all  practitioners  in  that  part  of  the  borough,  and  giving 
the  members  a wider  choice  of  a medical  man  than  the  staff  system 
allows  : another  was  that  one  or  two  benefit  societies  had  already  been 
induced  to  use  this  Institute  for  their  medical  attendance  and  drugs.* 

Taking  these  four  facts  together,  it  appeared  that  the  time  had  come 
when  the  whole  of  the  provident  medical  aid  in  Hampstead  might  be 
systematised. 


* See  Charities  Appendix, 
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Our  suggestions  were, — 

(1)  Might  not  the  whole  medical  profession  in  the  borough 
become,  for  the  purposes  of  provident  dispensaries  at  least,  a 
public  medical  service  ? 

(2)  As  the  doctors  belonging  to  the  benefit  societies  would  be 
included  (we  hope  without  exception)  in  this  service,  might  not 
these  societies  be  asked  to  do  what  is  now  being  done  on  a smallei’ 
scale  at  the  Institute  above  mentioned — use  the  dispensary  for  ' 
their  medical  attendance  and  drugs  ? 

(3)  Might  not  the  movement  for  extending  the  provision  against  , 
sickness  be  established  in  our  schools  by  the  formation  in  all  of 
them  where  they  do  not  at  present  exist,  of  Juvenile  Courts  of  the 
Foresters  and  Juvenile  Lodges  of  the  Oddfellows  ? So  much 
success  had  attended  our  etforts  in  this  direction,  that  we  thought 
that  in  time  nearly  all  those  who  would  not  under  present  circum- 
stances be  more  suitably  dealt  with  by  the  poor  law,  might  be 
induced  to  join.  We  regard  these  juvenile  societies  as  valuable  in 
training  the  children  to  become  members  of  the  great  friendly 
societies  later  on  in  life ; but  they  are  of  even  greater  value  educa- 
tionally in  training  the  children  in  habits  of  mutual  helpfulness,, 
order,  and  solidarity. 

It  is  well  known  that  the  system  here  advocated  has  already  beem 
adopted,  and  carried  out  with  some  degree  of  success,  in  many  of  our 
provincial  towns.  But  in  most  cases  it  has  been  done  without  the 
co-operation  of  a public  medical  service,  and  we  regretted  to  find  in 
some  of  them  that  the  medical  appointment  has  been  made  a mere 
commercial  arrangement  between  the  societies  and  the  medical  officers. 
Medical  men  have  been  found  who  were  willing  to  act  as  resident 
medical  officers  of  the  combined  dispensaries  at  a salary  which  has  in 
some  cases  been  considered  too  low  by  their  medical  brethren  in  the 
town  in  question.  Knowing,  as  we  did,  the  liberal  custom  of  the 
medical  profession  in  graduating  their  fees  according  to  the  income  of 
their  patients,  as  roughly  estimated  by  the  rent  of  the  house  they 
occupy,  we  were  anxious  that  this  point  of  view  should  be  carefully 
considered  in  any  proposals  we  had  to  make,  in  order  that  our  con- 
stituents amongst  the  leading  benefit  societies  might  reconsider  in  the 
light  of  the  practice  to  which  we  have  just  alluded,  the  desirability  of 
instituting^ — ^not  of  course  for  ordinary  insurance  for  sick  benefit,  nor 
for  the  purchase  of  drugs  at  co-operative  prices  through  the  dispensaries 
— but  for  medical  attendance  only,  a scale  of  fees,  rising  approximately, 
according  to  the  house-rent  paid  by  or  the  wages  earned  by,  the 
member. 

There  remained  the  question  of  expense : (I)  In  the  possibility  of  a 
fifth  central  Dispensary  being  required.  This  might  merely  mean 
leasing  a house  and  adapting  it  to  the  new  requirements,  or  if  any  rich 
local  endowment,  or  rich  residents,  could  be  brought  to  our  help,  it 
might  mean  not  merely  a central  dispensary,  but  the  long-coveted 
Societies’  Hall,  for  the  meetings  of  Friendly  Societies  and  the  establish- 
ment of  the  offices  of  the  various  voluntary  societies  under  one  roof. 
(2)  In  the  equipment  or  improvement  of  the  present  dispensaries, 
especially  with  a view  to  the  treatment  of  children’s  cases,  the  Friendly 
Societies  themselves  might  contribute.  And  the  Dispensaries’  incomes 
might  be  supplemented  by  grants  made  in  accordance  with  Section 
(1)  of  the  Education  Act  of  1907. 
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We  have  set  forth  this  scheme  at  somewhat  wearisome  length,  although 
it  is  stiil  under  consideration,  in  order  to  indicate  the  function  of  such  a 
representative  Council  as  we  have  set  up  in  Hampstead.  On  that 
Council,  the  local  division  of  the  British  Medical  Association  is  repre- 
sented by  two  members,  the  Trades  Council  by  four  members,  the 
Oddfellows  and  Foresters  by  two  members  respectively,  the  Hearts  of 
Oak  by  one  member,  the  Dispensaries  by  two  members,  the  Hospitals 
by  four  members.  But  the  three  local  departments  of  municipal  govern- 
ment are  all  more  or  less  closely  concerned  in  such  a scheme.  The 
Guardians,  who  possess  perhaps  the  best  equipped  dispensary  in  the 
borough,  are  represented  by  two  members  ; the  Borough  Council,  the 
co-operation  of  whose  health  department  is  helpful  to  the  movement, 
has  four  members  and  the  Managers  of  the  County  Schools,  whose 
consent  must  be  secured,  have  three  members. 

If  one  reflects  how  often  good  schemes  are  wrecked  for  want  of  some 
common  ground  whence  a scheme,  well  considered  from  all  points  of 
view,  may  be  worked  out,  the  advantages  of  our  union  of  all  agencies 
becomes  apparent. 

XIV. — A Body  of  Social  Doctrine. 

This  was  a phrase  by  which  Arnold  Toynbee  designated  one  of  the 
ideals  to  which  he  gave,  and  for  which  he  gave  up,  his  life.  If  our 
action  is  to  be  effective,  it  must  be  based  upon  principle  ; and  since 
principles  vary  with  men’s  minds,  some  reconciliation  or  unification, 
some  body  of  doctrine  must  be  reached,  before  workers  can  hope  to 
influence  for  good  the  lives  and  conditions  of  the  people.  Here  again 
we  have  trusted  to  representative  control ; and  representative  control 
has  not  failed  us.  Our  Board  of  Social  Study  was  composed  of  the 
chairmen  of  the  local  Committees  of  Assistance,  reinforced  by  a few 
economists  and  social  experts.  It  was  successful  in  the  formation  of 
many  Social  Study  Circles  in  congregations  and  local  societies ; but  as 
we  said  on  page  10,  it  always  looked  forward  to  the  establishment 
of  a general  course  of  study  that  should  at  once  harmonise  and  inform 
the  action  of  all  the  workers  in  the  borough.  Accordingly  the  Repre- 
sentative Council  of  Social  Welfare,  appointed  a special  committee  on 
Domiciliary  Visiting,  consisting  of  the  Rural  Dean  and  other  leading- 
clergy  of  the  Established  and  Free  Churches  with  a few  representative 
women  and  laymen,  including  Miss  F.  K.  Urwick,  an  experienced  Dis- 
trict Visitor,  who  acted  as  hon.  secretary.  We  shall  deal  later  on  with 
their  reference,  as  it  related  to  the  main  subject  they  were  asked  to 
consider ; but  an  interim  report  was  sent  in  by  this  special  committee 
recommending,  as  the  first-  essential  in  j ny  systematisation  of  visiting, 
a common  training  at  once  theoretical  and  practical  for  the  visitors. 
In  accordance  with  this  recommendation,  a sessional  course  of  the 
character  suggested  has  been  inaugurated  and  is  being  attended  steadily 
by  an  average  audience  of  over  seventy  students — chiefly  district,  and 
other,  visitors  amongst  the  poor.  We  believe  that  this  piece  of  work 
alone  would  justify  the  Council’s  existence,  for  it  must  exercise  far- 
reaching  results  in  one  o^f  the  most  important  departments  of  social 
work — friendly  visiting  and  its  influence  upon  family  life. 

XV. — Elberfeld  }■<  London. 

The  special  committee  on  Domiciliar\  Visiting  could,  therefore,  look 
back  with  some  satisfaction  upon  certa-n  achievements  of  our  system 
* Also  the  Mayor  and  Deputy-Mayor  are  President  and  Yice-President. 
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of  co-operative  control ; although  they  were  fully  aware  how  much  had 
yet  to  be  done. 

(1)  Virtually  complete  intercommunication  between  all  assisting 
agencies  had  been  secured  by  our  system  of  registration ; whilst 
the  permanent  allocation  of  certain  families  (composite  as  to,their 
relations,  with  several  churches)  to  certain  churches  and  societies, 
or  to  the  Guardians,  had  minimised  the,  possibilities  of  overlapping. 

(2)  The  release  of  the  district  visitor  in  several  parishes  .from 

almsgiving,  and  the  administration  of  assistance  by  weekly  or 
fortnightly  committees  representative  of  the  churches,  had  purified 
the  friendly  influence  of  the  visitor,  and  the  spiritual  influence  of 
every  church.  ^ 

(3)  The  Social  Study  Circles,  by  rendering  continuous  social 

study  easy,  attractive,  and  practical,  had  paved  the  way  for  the 
Continuous  Course,  now  running,  which  aims  at  providing  such,  a 
general  equipment  as  to  eliminate  .the  necessity,  in  all  but  excep- 
tional cases,  of  employing  a fresh  visitor  to  meet  fresh  needs 
unstudied  by  the  visitor  already  at  work.  . i ; 

But^the  committee  had  to  consider  not  merely  the  areas  where  the 
whole  system,  so  far  as  it  went,  was  already  in  force,  but  others  where 
it  was  as  yet  incomplete.  The  committee  asked  itself ; What  is  the 
problem  taken  at  its  worst  ? A new  family  enters  a district — a poor 
family  in  a poor  neighbourhood.  Supposing  two  denominations,  seeking 
souls  to  be  saved,  in  all  good  faith,  but  without  intercommunication, 
invite  their  attention  at  church,  or  mission,  or  chapel.  This  in  itself  is 
a kind  of  confusion  that  might  be  eliminated,  especially  in  very  poor 
quarters,  for  it  is  bad  enough.  But  it  may  be  worse.  Suppose,  the 
newcomers  are  in  actual  want,  and  suppose  one  or  both  of  the  de- 
nominations, ignorant  of  each  other’s  action,  begin  to  give  relief  ? How 
will  the  lowest  class  we  are  thinking  of  escape  something  worse  than 
confusion,  something  more  like  corruption — ^not  from  the  motives^ that 
prompt,  but  in  the  results  which  may  follow  these  negligent ' gifts  ? 
Yes,  negligent,  not  in  their  kindness  and  care  tor  the  poor;  but  careless 
and  unkind  in  their  neglect  of  what  others  equally  earnest  may  be 
striving,  at  the  same  time,  and  in  the  same  home,  to  effect. 

But  we  have  not  yet  ended  our  account  of  the  invasions,,  and.  con- 
fusions to  which  the  poor  are  subject.  The  visitors  of  the  churches,  are 
not  the  only  visitors.  Apart  from  rent  collectors,  insurance  collectors, 
and  others,  there  are  the  school  visitors,  the  care  committee  visitors  of 
the  school  managers,  the  health  visitors,  the  separate  vi.sitors  of  alf  the 
children’s  societies — Apprenticeship  and  Skilled  Employment,  Inyalid 
Children’s  Aid,  Prevention  of  Cruelty  to  Children,  Children’s  Country 
Holidays.  We  need  not  labour  the  list  of  these.  Their  sum  is  great. 
But  if  the  purposes  for  which  the  visits  are  made  were  catalogued,  the 
confusion  of  coun.sel  would  be  still  more  apparent. 

There  is  a host  of  visitors,  in  every  London  Borough  at  least,  repre- 
sentative of  the  municipal,  bodies  and  lay  societies.  The  seriousness 
with  which  these  visitors  conceive  their  duties  will  determine  the 
earne.stne.ss  and  persistence  of  their  advice,  their,  persuasion  and  their 
practical  schemes  for  each  family  visited.  One  visitor  may  be  bringing 
port  wine  or  brandy  to  the  man  pledged  by  ^ another  visitor  to  total 
abstinence.  The  child  destined  by  a.  phthisis,  visitor  for.  the  isolation 
and  special  treatment  of  a Sanatorium,  may.he  sent  by  another  to  regain 
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its  strength  amongst  a crowd  of  little  cousins  in  a country  cottage.  The 
young  and  ignorant  mother,  who  is  being  carefully  guided  by  a lady 
Sanitary  Inspector  in  the  nurture  of  her  infant,  may  be  presented  by 
some  other  visitor  whose  authority  the  mother  deems  to  be  greater,  with 
a deleterious  patent  food.  After  much  of  the  best  kind  of  persuasion  a 
father  has  consented  to  apprentice  a bright  lad  to  a trade.  Another 
visitor  nips  this  in  the  bud  with  a pecuniarily  seductive  offer  of  a situa- 
tion that  will  lead  to  nothing  but  a place  in  an  unskilled  labour  market 
already  overstocked. 

Let  it  be  granted  that  nothing  is  due  to  our  self-respect,  our  considera- 
tion for  others,  or  our  sense  of  humour.  But  let  this  be  answered  : Is 
it  just  to  the  poor  that  these  multiplied  invasions  of  their  homes,  these 
divided  counsels,  involving  life  and  death,  good  and  evil,  should  stand 
in  the  way  of  trained  thought  and  orderly  service  ? The  Report  of  the 
Special  Committee  which  follows  indicates  two  simple  methods  of  mini- 
mising the  evil  : — (I)  The  co-operation  of  inter-parochial  committees  of 
assistance,  representative  of  all  bodies  of  visitors  ; (2)  The  ascertainment 
by  every  visitor,  as  one  of  her  most  important  duties,  of  the  relations  of 
the  various  members  of  each  family  to  other  organisations  and  visitors. 

Report  of  the  Special  Committee. 

The  Special  Committee  has  already  presented  its  first  or  interim 
Report  dealing  with  what  its  members  regarded  as  their  first  duty 
under  the  circumstances,  viz.,  to  recommend  that  such  visitors  as 
feel  the  need  of  it  should  be  offered  a training  that  will  enable  them 
. to  deal  with  all  ordinary  cases  of  distress,  without  the  frequent 
intervention  of  a special  visitor.  This  interim  Report  met  with  the 
approval  of  the  General  Executive  and  of  the  Council ; and,  accord- 
ingly, in  co-operation  with  the  Board  of  Social  Studies,  we  have 
arranged  a series  of  twenty-one  addresses  on  practical  subjects.  A 
preliminary  course  of  four  addresses  has  Veen  attended  on  the  Tues- 
day mornings  of  November  by  an  average  of  over  seventy  ladies. 
By  the  kind  permission  of  the  Vicar  of  Trinity  Church,  these 
addresses  have  been  given  in  Trinity  Church  Hall.  These  are  to  be 
followed  after  Christmas  by  ten  lectures  on  Methods  of  Public- 
Assistance.  After  Easter  visits  to  Institutions  will  be  arranged. 
A Reading  Party  has  also  been  formed  this  term  amongst  a few  of 
those  attending  the  lectures. 

2.  The  Special  Committee  next  held  a meeting  in  conjunction  with 
the  Upper  Hampstead  Committees  of  Assistance  with  a view  to 
ascertaining  what  were  the  views  of  the  heads  of  Religious  Bodies 
and  other  Societies  in  Upper  Hampstead,  as  to  the  possibility  of 
ensuring  a friendly  visitor  for  every  family  likely  to  need  a visitor’s 
help.  The  possibility  of  introducing  some  modification  of  the 
Elberfeld  System  was  considered,  and  Dr.  Horton  and  Dr.  Newton 
Marshall  were  in  favour  of  an  attempt  being  made  in  that  direction. 
Another  speaker  suggested  that  one  of  the  chief  difficulties  of  the 
German  system  lay  in  the  want  of  proper  communication  between 
the  visitors  under  that  system,  and  those  who  are  visiting  on  behalf 
of  religious  and  other  voluntary  Associations,  over  the  same  areas. 
It  was  accordingly  resolved,  with  the  cordial  concurrence  of  Dr. 
Horton  and  Dr.  Newton  Marshall,  that  an  attempt  should  be  made, 
in  the  two  parishes  covered  by  the  operations  of  the  Upper  Hamp- 
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stead  Committee  of  Assistance,  to  ascertain  as  exactly  as  possible 
what  visiting  was  already  systematised,  who  the  visitors  were,  and 
what  families  they  visited. 

3.  Returns  have  been  received  from  all  the  Churches  and  Societies 
at  work  within  these  two  parishes,  except  from  the  Salvation  Army, 
viz.,  the  Parish  Church  and  Christ  Church,  St.  Mary’s,  Holly  Hill 
(Roman  Catholic;,  Lyndhurst  Road  Congregational  Church,  Heath 
Street  Baptist  Chapel,  Prince  Arthur  Road  Wesleyan  Chapel,  Rosslyn 
Hill  Unitarian  Chapel,  the  Invalid  Children’s  Aid  Association,  the 
Care  Committee  of  New  End  School,  the  Guardians,  the  Upper 
Hampstead  Committee  of  the  Council  of  Social  Welfare. 

Although  it  is  true  that  overlapping  in  material  gifts  has  been 
reduced  to  a minimum  by  our  system  of  Registration,  and  con- 
ference, and  by  the  permanent  allotment,  for  the  purposes  of  relief,  of 
the  various  composite  families — families  whose  members  are  con- 
nected with  more  than  one  religious  organisation — yet  we  regretted 
to  find  that  whilst  a very  few  very  poor  families  were  apparently 
not  being  visited  at  all,  certain  families  were  being  visited  by  more 
religious  bodies  than  one. 

4.  We  think  that  both  these  difficulties  may  be  met  by  means  of 
our  established  machinery.  In  the  district  selected  for  our  enquiry 
we  have  a Committee,  representative  of  every  religious  and  other 
body,  engaged  in  the  work  of  Assistance.  Small  Conferences  con- 
sisting only  of  the  workers  actually  concerned  can  therefore  adjust 
the  visiting  of  such  families  as  are  connected  with  more  than  one 
body.  Nor  will  it  be  difficult  to  secure  fresh  visitors  for  those  aU 
present  unvisited,  as  soon  as  the  Committee  is  advised  which 
families  these  are.  But  in  order  to  carry  out  these  arrangements 
it  will  be  necessary  to  know,  further  than  we  already  know,  pre- 
cisely how  this  institutional  overlapping  occurs  in  each  family.  We 
would  therefore  earnestly  recommend  that  every  regular  visitor  of 
a family  ascertain,  gradually  of  course  and  not  as  the  subject  of  a 
special  enquiry,  to  what  religious  and  social  organisations  each 
member  of  a family  belongs.  Some  “overlapping”  in  the  sense  of 
visiting  by  more  than  one  religious  body  is,  we  fear,  inevitable  so 
long  as  various  members  of  the  same  family,  living  under  the  same 
roof,  have  attached  themselves  to  different  religious  bodies ; but 
we  hope  and  believe  that  the  use  of  such  opportunities  by  the 
Visitor,  in  order  to  influence  the  convictions  of  the  other  members 
of  the  family,  is  becoming  in  Hampstead  more  and  more  rare,  owing 
to  the  good  feeling  and  more  intimate  association  existing  between 
the  representatives  of  the  various  religious  organisations  : an  asso- 
ciation which  is  at  least  in  part  due  to  opportunities  for  common 
work  afforded  by  the  Council  of  Social  Welfare.  The  Vicar  of  the 
Parish  and  the  Vicar  of  Christchurch  have  both  recorded  their 
opinion  that  the  steps  taken  to  prevent  overlapping  of  Relief  have 
resulted  in  a distinct  improvement  in  the  tone  of  those  neighbour- 
hoods where  that  reform  has  been  effected  ; and  we  hope  for  still 
further  gain  as  a result  of  the  fresh  efforts  we  now  ask  all  visitors, 
to  make. 

5.  But  it  is  not  from  religious  bodies  alone,  by  any  means,  that  tlie 
difficulty  arises.  There  are  several  lay  societies,  doing  excellent 
work,  but  yet,  unfortunately,  traversing  the  visits  of  the  Churches’ 
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Visitors,  viz.,  the  Phthisis  and  Infants’  Health  Committees,  other 
visitors  of  the  Standing  Committees  of  the  Executive  of  the  Council 
of  Social  Welfare,  the  visitors  of  the  Care  Committees,  the  visitors 
of  the  Children’s  Country  Holiday  Fund,  the  Invalid  Children’s 
Aid  Associations,  and  of  other  excellent  organisations.  These  in  their 
aggregate  actually  outnumbered  the  visitors  of  the  Established 
Church.  The  Phthisis  visitors  alone  visit  nearly  150  families. 

We  have  already  made  a beginning  of  reform  here  by  invitations, 
most  willingly  accepted,  to  the  hpn.  secretary  of  the  Infants’  Health 
Committee,  the  Medical  Officer  of  Health  for  Hampstead,  and  the 
lady  Sanitary  Inspector,  to  address  and  advise  three  meetings  of 
District  Visitors  as  to  the  treatment  of  families  under  the  system 
known  as  Health  Visiting.  And  the  Vicars  of  the  Parish  and 
Christ  Church  have  since  arranged  with  the,  Phthisis  Committee 
for  a beginning  to  be  made  in  the  clearance  of  overlapping  with 
that  Committee  by  the  use  of  the  services  of  the  District  Visitors 
for  Phthisis  Visiting.  , 

It  will  be  seen  that  progress  must  be  slow,  if,  instead  of  adopting 
. a system  which  ignores  the  work  of  others,  and  gives  an  appearance 
of  order  which  only  covers  confusion,  we  take  into  account,  and 
endeavour  to  adjust,  the  diverse  efforts  of  all  workers  ; and  to  train 
for  their  work  all  who  have  set  themselves  to  serve  the  poor. 

None  who  have  the  least  acquaintance  with  the  missionary  methods 
that  obtain  in  the  poorest  quarters  of  our  greater  cities  will  deny  the 
difficulties  we  have  met.  But  only  a few  both  know  them  and  realise 
their  danger.  The  majority  of  those  whose  attention  is  drawn  to  them 
will  simply  adopt  the  attitude  that  it  is  impossible  to  introduce  system 
into  a complication  of  so  many  discordant  elements.  And  yet  in  other 
walks  of  life  far  more  complicated  matters  have  to  be  disentangled  and 
settled.  Those  who  are  familiar  with  Mr.  and  Mrs.  Webb’s  “Industrial 
Democracy,”  for  instance,  may  remember  the  striking  passage  in  which 
the  extreme  complications  that  attend  the  collective  bargaining  of  the 
cotton-weavers  are  described.  The  factors  that  enter  into  the  piecework 
rates  of  the  Lancashire  cotton  operatives  are  so  complicated  that  both 
the  employers  and  the  workpeople  have  found  it  necessary  to  employ 
permanent  professional  experts  devoting  their  whole  time  to  the  interests 
of  the  employers’  association  and  the  trade  union  respectively.  The 
agreed  wage  depends  on  many  factors  involved  in  the  machinery,  the 
materials,  their  quality  and  wear  and  tear,  and  the  arithmetical  calcula- 
tions needed  for  countless  differing  cases.  Yet  the  two  experts  under 
the  representative  control  of  the  employers’  and  workmen’s  associations 
solve  the  problems  in  the  end  to  the  satisfaction  of  all  parties.  The 
Captains  and  the  rank  and  file  of  Industry  seek  for  their  justice  through 
a host  of  bewildering  facts  and  most  difficult  calculations  based  upon 
them,  although  the  end  may  be  but  the  rise  or  fall  of  wages  by  a penny 
or  twopence.  Shall  not  we  who  have  the  lives  of  the  unhappiest  at 
stake  “ venture  as  warily,  use  the  same  skill  ? ” 

At  any  rate,  in  Hampstead,  experience  shows  us  that  all  these  diffi- 
culties due  to  isolated  and  impulsive  , action  yield  to  treatment — yield, 
that  is,  to  experience,  forethought,  and  representative  control. 

XVI. — Conclusion. 

Our  history,  therefore,  has  been  a history,  firstly,  of  co-operation ; 
secondly,  of  co-operation ; and,  thirdly,  of  co-operation — co-operation 
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between  the  bodies  that  deal  witL  the  unemployed ; between  the  bodies 
that  administer  Poor  Law  Medical  Relief  and  those  that  administer- 
through  the  Borough  Couccil  the  Public  Health  Acts;  between  the 
Guardians  of  the  Poor  and  the  neighbours  of  the  poor  as  to  the.  respec- 
tive spheres  of  Public  Relief  and  private  charity  ; between  those  who 
formerly  undertook  Relief  work  as  District  Visitors  and  the  other 
agencies  working  over  the  same  area  ; between  the  National  Church 
and  one  of  the  great  national  movements  of  workmen  for  mutual  help.  ■ 
The  crying  need  for  co-operation  and  unity  in  social  work  to-day 
results  from  the  great  and  irregular  growth  of  our  Voluntary  and  Muni- 
cipal Institutions.  Their  numbers  and  great  variety  have  indicated  how 
much  there  is  to  be  done,  and  how  many  there  are  to  do  it.  But  we 
found  the  army  of  Social  Reform  :^till  an  army,  of  irregular  bands.  > If 
its  units  and  groups  were  to  turn  out  decent  work,  their  efforts  must  be 
consolidated.  Each  group  must  learn  to  trust  other  groups,  to  share  in 
some  of  the  work,  to  specialise  in  some,  and  to  give  up  some  altogether. 
Unless  this  spirit  of  mutual  help  and  mutual  concession  is  evolved, 
social  work  cannot  be  disentangled  from  the  muddle  it,  now  almost 
everywhere  presents.  The  question  arises : How,  by  whom^  and  at 
whose  expense,  is, this  disentanglement  to  be  performed,  so  that  the  per- 
sonal and  financial  resources  of  the  community  may  be  sustained  . in  co- 
ordination? It  might  be  attempted  in  one  of  three  ways.  The  State 
or  the  Municipality  might  attempt  it,  but  at  present  neither  shows  any 
sign  even  that  it  appreciates  the  need.  Or,  one  society  out  of  the  many 
societies  might  attempt  it.  One  society  has  attempted  it,  and>  so  far,  , 
has  failed.  It  has  failed  because  it  has  not  learnt  the,  simple  lesson 
that  except  in  the  most  rudimentary  organisms  growth  takes  place  from 
within  ; or  because,  knowing  that,  it  has  not  troubled  to  apply  its  know- 
ledge to  the  social  facts  with  which  it  was  concerned.  Or,  finally,  all 
the  societies  might  attempt  it  together.  . » 

Tn  Hampstead  the  attempt  to  “organise”  “charities”  from  without 
had  long  been  abandoned  as  a delusive  enterprise.  Patiently  and  atten- 
tively, and  for  many  years,  members  of  the  now  Associated  Agencies 
who  believed  in  unity  and  co-operation  had  studied  the  Agencies  with 
which  they  were  already  connected,  or  working  with  other  Agencies, 
had  endeavoured  to  learn  their  aims  and  point  of  view.  A very  few 
persons  in  a Borough  who  concentrate  their  time  and  strength  in  this 
way  can  do  a good  deal ; and  the  Hampstead  Associated  Agencies  have 
certainly  become  what  they  are  in  unity  and  co-operation  because  their 
representatives  were  willing  to  learn  other  Agencies’  methods  of  work, 
to  admit  that  other  people’s  point  of  view  demanded  serious  and  syrii^^^ 
pathetic  attention,  to  work  hard  at  other  people’s  jobs,  and  to  take  as 
their  wages — unity  and  co-operation. 

Now,  as  soon  as  the  case  for  association  had  been  fairly  made’ out,  as 
it  had  been  in  Hampstead  ; as  soon  as  enough  progress  in  co-operation 
had  been  made  as  to  justify  it  to  the  mass  of  reasonable  persons ; the 
time  had  arrived  when  the  regulation  of  the  new  relations  should , be 
placed  in  the  hands  of  some  recognised,  responsible  body.  The  linking 
of  personal  effort  through  the  local  committees,  and  through  the  local 
conferences  for  the  prevention  of  overlapping ; the  linking  of  various 
forms  of  public  medical  assistance  through  the  Health  Society  ; the 
linking  of  various  Provident  Societies  through  the  Industrial  Committee, 
and  of  various  Rescue  Agencies  through  our  Rescue  and  Maternity 
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Committee ; the  powerful  influence  that  is  wielded,  and  might  be 
abused,  by  a Board  of  Social  Study — these  made  up  an  organisation  at 
once  too  delicate  and  too  extensive  to  be  left  without  some  such  central 
support  as  a representative  Council  supplies.  It  was  because  those  of 
us  who  had  been  responsible  for  establishing  these  delicate  and  yet 
necessary  connections  between  many  institutions  (municipal,  endowed, 
and  voluntary)  felt  the  weight  of  our  responsibility,  that  we  laid  before 
these  various  agencies  a definite  scheme  for  a representative  Council. 
We  believed  that  co-operation  had  gone  as  far  as  it  could  go  without 
being  the  outcome  of  direct  personal  control. 

Nine  years  of  steady  growth  had  been  marked  by  the  appointment  of 
a General  Executive  Committee,  and  by  the  development  at  the  hands 
of  the  new  body  of  some  dozen  young  and  vigorous  Committees  which 
were  applying  the  old  principles  in  new  ways.  The  one  comparatively 
simple  response  to  the  application  made  by  the  poor  after  distress  had 
overtaken  them,  had  been  superseded  by  an  entirely  New  Organisation 
— sympathetic  and  comprehensive  in  its  relation  to  other  agencies, 
aggressive  and  varied  in  its  attack  upon  social  evils,  preventive  first 
and  curative  afterwards,  constructive  of  a new  system  in  which  the 
Churches,  the  great  Friendly  Societies,  and  the  three  main  branches  of 
Municipal  Administration  co-operate  for  the  improvement  in  the  condi- 
tion of  the  people. 

We  had  lost  the  simplicity  and  possibly  some  of  the  precision  of  an 
army  made  up  of  one  Arm.  We  had  gained  tlie  complexity,  inter- 
dependence, and  spontaneity  needed  for  modern  warfare.  In  fact,  we 
had  become  a fighting  force,  a Movement  with  a purpose.  And  it  has 
been  given  us  to  see  some  of  the  fruits  of  our  labours  in  a decreased 
pauperism,  bettered  conditions  for  the  working  classes,  and  a new 
interest  at  once  humane  and  scientific,  in  the  social  problem.  But  we 
are  thankful  to  think  that  more  than  this  has  flowed  from  common 
efforts  for  which  our  Society  in  Hampstead  has  been  a i allying  ground. 
A better  understanding  betw^een  men  and  women  of  different  classes, 
sects,  and  parties  has  resulted  in  a complete  revolution  in  the  adminis- 
tration of  voluntary  and  municipal  assistance,  and  an  extraordinary 
development  of  the  Friendly  Societies’  movement. 


CONSTITUTION  OF  THE  HAMPSTEAD  COUNCIL  OF  SOCIAL  WELFARE. 


I.  — The  name  of  the  Council  shall  be 
The  Hampstead  Council  of  Social  Welfare. 
(The  number  of  representatives  that  may 
be  appointed  by  each  agency  are  given  in 
the  second  column  below.) 

II.  — The  Council  shall  consist  of — 

(1)  Representatives  of  such  of  the 
following  Agencies  as  are  willing  to 
co-operate.  (2)  All  the  members  of 
the  Executive,  and  three  representa- 
tives of  each  of  the  Committees  and 
Conferences  of  the  C.O.S.,  and  of  its 
Associated  Agencies. 


(1)  Co-operating  Agencies. 

No.  of 

Agency.  Represen- 

tatives. 

Hampstead  Ruridecanal  Chapter  - 4 

Hampstead  Free  Church  Council  - 4 
Jewish  Synagogue  - - - - 1 

Dominican  Church,  Southampton 

Road 1 

Society  of  Friends,  Willoughby  Road  1 
Salvation  Army,  Hampstead  Head- 
quarters - - - - - I 

Ethical  Society  . - . - 1 
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No.  of 

Affencv.  Represen- 

tatives. 

The  Three  Unitarian  Churches  in 

Hampstead 1 

Borough  Council  . ...  4 

Board  of  Guardians  - - - - 2 

Council  Elementary  Schools  - - 4 

The  Wells  and  Campden  Charity  2 
Stock’s  Charity  - - - - 1 

Hampstead  Division  of  the  British 
Medical  Association  - - - 2 

The  Hampstead  General  Hospital  - 2 

The  North  London  Hospital,  Mount 
Vernon  ------  2 

The  Hampstead  Provident  Dispensary  2 
The  Kilburn  Provident  Medical  In- 
stitute   2 

The  Kilburn  Dispensary  - - - 1 

The  Hampstead  Nursing  Association  1 
The  Kilburn  Nursing  Association  - 1 

The  Brondesbury  CrSche  - - 1* 

The  Hampstead  and  St.  Pancras  Day 
Nursery  - - - - - 1 

The  Hampstead  Branch  of  the  Invalid 
Children’s  Aid  Association  - - 1 

The  Hampstead  Branch  of  the  Na- 
tional Society  for  the  Prevention 
of  Cruelty  to  Children  - - 1 

The  Hampstead  Rescue  Association  - 1 

The  Hampstead  Women’s  Shelter  - 1 

The  Committees  of  the  Metropolitan 
Association  for  Befriending  Young 

Servants 1 

Hampstead  Branches  of  the  Girls’ 
Friendly  Society  - - - - 1 

Hampstead  Young  Men’s  Christian 

Association 1 

Hampstead  Young  Women’s  Christian 

Association 1 

The  Women’s  and  Girls’  Diocesan 

Association 1 

Christian  Social  Union,  Hampstead 

Branch 1 

Hampstead  Council  for  the  Promo- 
tion of  Public  Morality  - - 1 

Hampstead  Temperance  Council  - 2 

Hampstead  Health  Society  - - 1 

Hampstead  Branch  of  the  Anti- 
Sweating  League  - - - - 1 

Hampstead  Employment  Exchange 

Committee 1 

HampsteadApprenticeship  and  Skilled 
Employment  Committee  - - 1 

The  Hampstead  Trades  Council  - 4 

Court  Goulding’s  Pride  of.  the  Ancient 
Order  of  Foresters  - - - 1 

Court  Abbey  of  the  Ancient  Order 
of  Foresters  - - - - - 1 

Prince  George  of  Cambridge  Lodge 
of  the  Manchester  Unity  of  Odd- 
fellows ------  1 


• The  only  agency  that  has  failed  to  send  a 
representati  ve. — T.  H.  N. 


No.  of 

Agency.  Represen- 

tatives. 

Dansie  Lodge  of  theManchester  Unity 
of  Oddfellows  . ...  i 

The  Hearts  of  Oak  (Hampstead 

District) 1 

The  Carlton  Lodge  of  the  Total  Ab- 
stinent Sons  of  the  Phoenix  - - 1 

Lyndhurst  Road  Friendly  Society  - 1 

Adult  Schools 1 

The  Hampstead  Working  Men’s  Asso- 
ciation   1 

Kilburn  Conference  of  the  Society 
of  St.  Elizabeth  - - - - i 

Kilburn  Conference  of  the  Society 
of  St.  Vincent  de  Paul  - - - 1 

Total  - - - 74 

(2)  Executive  and  its  Committees,  and  Con- 
ferences of  the  Associated  Agencies. 

General  Executive  - - - - 25 

Finance  Committee  - - - - 8 

Pension  Committee  - - - - 3 

Board  of  Social  Study  Committee  - 3 

Industrial  and  Provident  Committee  3 
Joint  Phthisis  Committee  - - 3 

Rescue  and  Maternity  Committee  - 3 

Upper  Hampstead  Committee  - - 3 

Fleet  Road 3 

Belsize  Committee  - - - - 3 

Kilburn  Committee  - - - - 3 

Kilburn  Conference  - - - - Sf 

Total  C.O.S.  and  Associated  Agencies  58 

III.  — The  representatives  of  the  Agen- 
cies shall  be  appointed  by  the  Agencies 
scheduled  on  the  request  of  the  Executive 
Committee  of  the  Council  triennially  in 
the  May  succeeding  the  Borough  Council’s 
and  Guardians’  elections, 

IV.  — If  any  Agencies  fail  to  appoint  their 
representatives  within  three  months  of  the 
official  request  for  the  same,  the  Council 
may  itself  proceed  to  select  representatives. 

V.  — The  Council  shall  elect  its  own 
President  and  Vice-Presidents  annually. 
All  other  officers  shall  be  appointed  by  the 
General  Executive  Committee.  Twenty- 
five  per  cent,  of  its  actual  members  shall 
form  a quorum. 

VI.  — The  Council  shall  meet  quarterly 
for  the  discussion  of  matters  of  common 
interest,  to  receive  reports  and  suggestions 
from  the  General  Executive,  and  to  make 
reports  and  suggestions  to  the  General 
Executive.  Special  meetings  shall  be  sum- 
moned whenever  the  General  Executive 


f The  only  Conference  not  converted  into  a 
Committee.-  -T.H.N. 
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Committee  desires  to  consult  the  Council 
or  upon  requisition  from  10  per  cent,  of 
the  Council’s  actual  members. 

VII.  — The  Council  shall  elect  triennially 
in  the  May  succeeding  the  Borough  Coun- 
cils’ and  Guardians’  elections,  a General 
Executive  Committee,  which  shall  be  the 
District  Committee  of  the  London  Charity 
Organisation  Society. 

VIII.  — The  Council  shall  perform  all 
executive  functions  through  the  General 
Executive,  which  shall  consist  of  twenty 
persons,  ten  of  whom  at  least  shall  have 
served  upon  the  General  Executive,  or 
upon  any  of  its  Standing  Committees 
during  the  previous  year.  The  General 


Executive  Committee  shall  have  power  to 
co-opt  five  additional  members  and  to  fill 
all  vacancies  caused  by  death,  or  resigna- 
tion, or  otherwise.  Six  of  its  actual  mem- 
bers shall  form  a quorum. 

IX. — Alterations  of  the  rules  must  re- 
ceive the  assent  both  of  a majority  at  the 
Council  and  of  a majority  at  the  General 
Executive.  Any  resolution  for  the  altera- 
tion of  the  rules  must  be  received  by  the 
Hon.  Secretary  to  the  Council  at  least 
fifteen  days  before  the  meeting  at  which 
it  is  to  be  brought  forward.  A clear 
week’s  notice  must  be  given  to  members 
of  the  Council  of  any  such  proposed 
alteration. 
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I.  The  Work  of  the  Central  Unemployed  Body. 

Some  of  the  chief  difficulties  under  which  the  Central  Unemployed 
Body  has  laboured,  have  been  caused  by  the  Unemployed  Workmen  Act 
of  1905,  and  the  Regulations  of' the  Local  Government  Board  under  that 
Act.  In  London,  owing  to  the  machinery  of  the  Act  all  the  Distress 
Committees  in  the  various  boroughs  were  brought  into  existence,  and 
many  began  to  act,  before  the  Central  Unemployed  Body  met.  This 
produced  a variety  of  method  and  principle  in  dealing  with  cases  of 
distress,  which  it  took  the  Classification  Committee  a couple  of  years  to 
reduce  to  any  degree  of  uniformity. 

With  regard  to  the  classes  of  cases  with  which  the  Central  Unem- 
ployed Body  was  called  upon  to  deal,  the  regulations  placed  the  body  in 
an  initial  difficulty.  Preference  was  to  be  given  to  men  who  had  shown 
thrift  and  had  been  in  regular  employment.  But  in  spite  of  the  appeals 
of  the  Classification  Committee  of  the  Central  Unemployed  Body,  the 
Local  Government  Board  declined  to  allow  a place  in  their  record  paper 
for  any  record  as  to  the  Applicant’s  membership  of  a Friendly  Society, 
and  further  declined  to  afford  any  facilities  in  the  record  paper  for 
enquiries  into  employment  extending  further  back  than  one  year.  These 
two  facts  combined  to  make  any  classification  on  the  lines  laid  down  by 
the  Local  Government  Board  extremely  difficult.  The  two  readiest  means  of 
ascertaining  thrift  and  previous  regularity  of  employment  were  withheld. 
And  the  impression  was  given  that  the  Central  Authority  did  not  really 
care  for  classification  on  these  lines.  It  is  also  the  fact  that  the  circum- 
stances of  the  time  stimulated  an  overwhelming  proportion  of  applications 
from  labourers  whose  employment  had  been  more  or  less  casual  in  the 
past.  In  dealing  with  these  applications  the  Central  Unemployed  Body 
was  successful  at  least  in  one  particular.  It  set  up  a standard  of  work 
and  wages  for  men  employed  in  relief  work,  which  to  the  utmost  of  its 
ability  it  enforced.  The  men  employed  under  the  Act,  whether  directly 
by  the  Body  or  indirectly  through  the  Municipal  Bodies,  worked  under 
careful  supervision,  worked  five  days  a week  continuously  for  several 
weeks,  were  paid  at  a rate  per  hour  equal  to  the  Market  rate,  but  at  a 
weekly  rate  which  was  below  the  ordinary  Market  rate  for  labourers  in 
London.  To  have  established  this  principle  and  carried  it  out  through 
three  years,  was  a performance  for  which  the  Local  Government  Board 
and  the  Central  Unemployed  Body  should  have  full  credit. 

Then  with  regard  to  Hollesley  Bay,  “The  Body  ” was  placed  in  a fresh 
difficulty.  Its  predecessor,  “ The  Fund”  of  Mr.  Long’s  organization,  had 
secured  the  Hollesley  Bay  estate  and  started  the  work  there  with  the 
intention  of  using  it  for  training  purposes.  It  was  realised  that  any  work 
for  the  Unemployed  must  contain  as  far  as  possible  this  element,  and 
that  no  permanent  good  would  be  effected  unless  the  work  given  resulted 
in  an  improvement  of  industrial  conditions  and  industrial  character.  But 
’the  President  of  the  Local  Government  Board  declined  either  to  support 
with  money,  or  countenance  in  any  way  the  use  of  a colony  secured  under 
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the  Act,  for  any  purposes  but  those  of  giving  employment  to  the  Unem- 
ployed.* Schemes  therefore  which  had  for  their  object  the  training  of 
men  for  agricultural  life,  either  fell  to  the  ground  or  were  left  to  private 
enterprise.  In  spite  of  these  facts,  however,  it  is  true  that  a small  pro- 
portion of  the  men  employed  there  have  entered  or  re-entered  upon 
agricultural  life,  and  that  a very  much  larger  number  have  been  trans- 
ferred either  to  agricultural  or  other  kinds  of  industrial  life  thiough 
emigration  to  Canada.  It  was  as  an  introduction,  we  can  hardly  say  as 
a training,  for  Canadian  life,  that  the  value  of  the  Colony  was  most 
conspicuous.  A considerable  proportion  of  the  Body’s  emigrants  were 
set  up  bodily,  mentally,  and  morally,  before  they  emigrated,  by  a 
continuous  stay  at  the  Farm  Colony. 

The  Emigration  work  of  the  Central  Unemployed  Body  must  also  be 
described  as  successful.  At  a time  when  Canada  required  more  work- 
men, and  a certain  class  of  workmen  required  a fresh  industrial  outlet, 
the  Body  dealt  with  real  success  with  this  department  of  its  work. 
There  is  no  doubt  that  the  very  careful  enquiries  instituted  into  the 
cases  of  these  men  before  they  were  passed  for  emigration,  enquiries  in 
which  the  services  of  the  Charity  Organisation  Society  and  of  the  East 
End  Emigration  Fund  were  very  largely  utilised,  resulted  in  the 
selection  of  a class  of  men  whose  services  were  appreciated  in  Canada; 
and  the  Body" was  able  in  its  “Experience,  1908”  to  quote  a griftifying 
letter  received  from  Mr.  J.  Obed  Smith,  the  Assistant  Superintendent 
of  Emigration  to  the  Canadian  Government,  in  which  he  spoke  in  the 
following  terms  : — 

“ We  say,  Give  us  more  of  such  men.  Our  experience  has  been  that  the 
men  sent  out  by  the  Unemployed  Body  have  proved  first-class  settlers.” 

That  was  because  they  had  been  carefully  selected  and  many  of  them, 
before  emigrating  “ hardened  out  ” on  the  land  at  Hollcsley  Bay. 
Unfortunately  the  tide  of  emigration  was  checked  during  the  past 
winter  by  economic  causes  over  which  the  Central  Unemployed  Body 
could  exercise  absolutely  no  control.  But  during  the  two  years  in 
which  their  operations  were  in  full  swing,  there  is  no  doubt  that  a large 
number  of  men  were  selected  and  placed  in  Canada  who  were  much 
better  calculated  for  the  industrial  life  of  the  Colony  than  for  industrial 
life  in  England.  Very  few  applications  were  received  from  the  skilled 
workmen,  needed  in  England,  and  on  the  whole  well  able  to  find 
employment  here ; whilst  the  wastrel  whose  services  are  useless  either 
here  or  elsewhere  was  weeded  out  by  strict  enquiry.  But  a large 
number  of  labourers,  many  of  whom  had  drifted  to  London  from  the 
country,  who  were  not  first-class  labourers  in  the  sense  of  being  able  to 
hold  their  own  in  the  competition  of  the  London  Market,  received  a 
fresh  start  under  new  and  less  exacting  conditions  that  accorded  with 
their  capacity  for  work. 

The  Central  Unemployed  Body,  therefore,  secured  relief-employment 
for  a large  number  of  men  in  and  around  London,  under  conditions 
which  nearly  all  experts  in  the  subject  then  approved.  It  gave  a fresh 
start  in  the  Colonies’  to  many  for  whom  there  appeared  to  be  no 

* The  Act  was  “ An  Act  to  establish  organization  with  a view  to  the  provision  of 
Employment  or  Assistance  for  Unemployed  Workmen  in  proper  cases,  and  in  the  Local 
Government  Board’s  Circular,  10th  October,  1905,  the  Central  Unemployed  Body  was 
described  as  empowered  to  assist  by  providing  or  contributing  towards  the  provision  of 
temporary  work  in  such  manner  as  they  think  best  calculated  to  put  him  in  a position 
to  obtain  regular  work  or  other  means  of  supporting  himself.” 
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opening  in  the  Mother  Country.  But  more  constructive  work  than  the 
employment  or  rehabilitation  of  individual  cases  of  distress  was  under- 
taken and  performed.  Mr.  Chamberlain’s  attempt,  as  President  of  the 
Local  Government  Board  in  1886,  to  co-ordinate  in  times  of  distress  the 
work  of  the  Vestries  and  the  Boards  of  Guardians,  was  the  precursor  of 
the  Labour  Bureau  Act  of  1902.  But  there  were  left  very  serious  traces 
which  it  has  taken  years  to  eradicate.  The  registers  modelled  on  the 
1886  arrangements  were  registers  which  aimed  at  procuring  employment- 
relief.  All  their  forms  assumed  that  employment  was  to  be  given,  not 
to  the  most  efficient  but  to  the  most  needy  workmen,  and  long  after  the 
Labour  Bureau  had  been  established  under  the  Act  of  1902,  there 
lingered  amongst  these  forms  all  kinds  of  traces  of  this,  in  the  request 
for  information  from  applicants  as  to  their  rent,  the  number  of  their 
family,  the  earnings  of  the  adult  children  and  so  on.  When  the 
Unemployed  Workmen  Act  of  1905  gave  to  the  Central  Unemployed 
Body  of  London  the  duty  of  organizing  the  metropolitan  employment 
exchanges,  Mr.  Long’s  “Fund”  had  already  eliminated  most  of  these 
traces  of  the  Order  of  1886,  (1)  by  making  it  clear  that  the  candidate 
for  work  had  no  need  to  state  any  of  his  resources  or  want  of  resources, 
but  merely  to  explain  his  industrial  character ; (2)  by  absolutely 

separating  the  Exchanges,  in  their  Officers,  in  their  Offices,  and  in  the 
whole  spirit  of  the  work,  from  the  operations  of  the  Distress  Com- 
mittees. It  had  gone  further  than  this,  for  it  had  not  only  strengthened 
the  old  exchanges  and  started  fresh  ones,  it  had  linked  and  co-ordinated 
them  all  by  means  of  the  Central  Employment  Exchange,  pooling  all 
information  and  rendering  each  local  exchange  effective  over  the  whole 
metropolis.  Here  again,  however,  the  actual  operation  * of  the  Act 
stopped  short  and  failed  to  allow  for  full  development.  It  was 
recognised  from  the  beginning  that  no  area  less  than  national  would 
meet  the  need  Employment  Exchanges  had  to  meet;  but  the  Regulations 
had  laid  down  a system  of  labour-tight  compartments  co-terminous 
with  the  Central  Unemployed  Body’s  area.  This  precluded  the 
possibility  of  any  back-thrust  to  rural  immigration,  and  although  the 
Act  of  1905  had  allowed  for  the  payment  of  migration  expenses  for 
workmen,  who  could  show  that  they  had  found  work  in  the  country, 
the  Local  Government  Board  in  reply  to  an  application  from  the  Central 
Employment  Exchange  for  leave  to  deal  with  the  fares  of  men  for 
whom  work  was  actually  found  in  the  country,  replied  that  all  such 
cases  must  be  dealt  with  not  by  the  Employment  Exchange  itself,  but 
by  the  Distress  Committees.  As  this  involved  an  amount  of  time 
which  could  not  be  allowed  in  taking  up  a situation  that  was  offered, 
the  migratory  clause  of  the  Act  practically  became  a dead  letter. 

I have  ventured  upon  these  considerations  because  it  appears  that  the 
Central  Unemployed  Body  for  London  was  seriously  hampered  in  every 
direction,  both  by  the  Act  and  by  the  Regulations  of  the  Local  Govern- 
ment Board  ; but  that  it  triumphed  over  a great  many  difficulties, 
standardized  the  conditions  of  employment  relief,  re-established  some 
men  in  the  cojonies,  and  laid  the  basis  for  important  constructive  work 
in  its  organisation  of  employment  exchanges.  Much  solid  work  has, 
however,  been  done  independently  of  the  Act.  Gradually  the  Trades 

* 2 (1),  (2)  and  (3)  imposes  upon  the  Local  Government  Board,  and  in  their 
default  upon  County  Councils  and  County  Borough  Councils,  duties  which  would  have 
nationalised  the  federation  of  Labour  Exchanges,  had  they  been  performed. 

925.-2. 
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Unionist  feeling  against  the  Exchanges  is  being  met  and  satisfied.  The 
Local  Exchange  rooms  have  been  placed  at  the  disposal  of  Workmen’s 
and  Employers’  Associations  for  meetings;  some  Trade  Unions  have 
even  come  to  use  the  Exchanges  as  their  own  place  of  call.  The  last 
link  with  1886  was  severed  when  the  Borough  and  Union  area  was 
abandoned  last  summer  in  recognition  of  the  fact  that  an  Employment 
Exchange  has  no  direct  relation  to  the  Public  Services  of  the  Borough 
Council,  and  still  less  to  the  Public  Relief  of  the  Union,  but  must  con- 
centrate its  efforts  upon  the  ganglia  of  industry  where  labour  most 
needs  to  be  mobilised. 

II. — The  Preventive  and  Curative  Treatment  of 
Underemployment. 

The  fundamental  principles  of  the  English  Poor  Law  of  1834  in 
regard  to  the  treatment  of  the  able-bodied  were  briefly  (1)  that  all 
destitute  applicants  for  relief  should  be  relieved  ; (2)  that,  in  order  to 
prevent  the  subsidence  of  a dependent  class,  this  universal  offer  should 
be  safeguarded  by  rendering  the  lot  of  the  pauper  less  eligible  than 
that  of  the  independent  labourer.  This  element  of  ineligibility  in  the 
pauper’s  lot  is  secured  by  the  Workhouse  and  other  tests  which  involve 
loss  of  Personal  Reputation,  loss  of  Personal  Freedom,  and  Disenfran- 
chisement. 

The  Victorian  Poor  Law  relating  to  the  able-bodied  may  be  said  to 
have  failed,  so  far  as  it  did  fail,  by  the  failure  of  the  principle  of 
Deterrence.  It  should,  and  it  does  deter  the  independent  labourer, 
because,  unlike  the  ante  1834  Poor  Law,  it  makes  the  pauper’s  lot  less 
eligible  than  his.  It  was  not  foreseen  then,  perhaps  it  could  not  then 
have  been  foreseen,  that  it  was  the  interest  of  the  community,  whilst 
safeguarding  the  independent  labourer  so  far  from  himself,  to  go  one 
step  further  and  safeguard  him,  and  at  the  same  time  safeguard  the  com- 
munity, by  withdrawing  from  competition  in  the  open  market  the 
ineligible  labourer,  whether  his  ineligibility  was  economic  or  personal. 
Such  a safeguard  for  the  independence  of  labour  if  it  be  not  secured 
by  the  compulsory  withdrawal  of  the  ineligible  labourer  must  be  found  in 
offering  a condition  which,  whilst  it  is  less  eligible  than  the  lot  of  the 
independent  labourer,  is  more  eligible  than  the  lot  of  the  dependent,  un- 
employed and  unprovided  for  labourer. 

It  is  to  the  disregard  of  this  important  distinction  that  many  of  our 
“Unemployed”  difficulties  are  due.  Few  enactments  in  the  history  of 
legislation  have  been  more  strikingly  successful  than  the  re-creation  of 
the  independent  labourer  by  the  offer  of  Ineligible  Employment  Relief. 
But  it  succeeded,  because  it  threw  the  labourer  back  upon  his  own 
resources,  personal  or  economic  ; and  it  failed,  and  it  continues  to  fail, 
where  the  labourer  lacks  these  res  )urces. 

Surely  the  treatment  of  the  problem  this  ineligible  labourer  presents 
must  be  twofold.  The  first  and  important  question  is  : How  can  we  in 
the  future  endow  him,  or  help  him  to  endow  himself,  with  the  necessary 
equipment,  personal  and  economic,  of  independence.  The  answer  is : 
By  Education,  Training,  and  Mobility.  The  second  question  is  : If  in 
the  past  we  have  failed  to  deal  with  the  unemployables  (as  we  have 
failed  so  far,  being  confronted  with  a class  living  parasitically,  and 
lowering  moral,  hygienic  and  economic  standards  all  round  them),  how 
are  we  to  deal  with  them  now  ? The  answer  to  this  question  is  more 
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difficult.  The  earlier  Victorian  Poor  Law  frankly  leaves  them  alone.. 
The  State  has  made  its  offer  of  relief.  The  offer  is  declined.  The 
State’s  responsibility  ends.  Not  so  that  of  the  growing  conscience  of 
the  community.  The  later  history  of  Victorian  Poor  Law  shows  the 
philanthropist  on  the  one  hand,  and  the  philanthropic  guardian  on  the 
other,  reducing  the  old  test  to  insignificance.  This  reaction  on  two 
fronts  has  vitiated,  although  it  could  not  wholly  destroy,  the  personal 
care  of  the  community  that  was  to  have  been  safeguarded  by  the  Poor 
Law",*  and  the  Mutual  Provident  movement  which  only  asked  that  the 
State  should  neither  interfere,  nor  compete,  with  its  efforts. 

III.  The  Preventive  Treatment  by  Education  and  Training. 

The  “unemployable”  looms  largest  in  the  Urban  Centres.  The 
largest  industry  is  still  agriculture.  The  figures  submitted  to  us  by  the 
Board  of  Trade,  coupled  with  the  statistics  of  Distress  Committees,  at 
last  prove  conclusively  the  conjecture  of  common  experience,  that  the 
city  dweller  is  under  a constant  process  of  being  ousted  by  the  country- 
men from  the  regular  work  of  the  city  and  sinking  into  the  ranks  of 
the  casuals,  of  whom  he  constitutes  a large  majority. 

Now,  there  are  two  w"ays  in  which  the  State  and  the  community  may 
co-operate,  are  co-operating,  to  re-adjust  the  balance  between  town  and 
country  labour.  The  enormous  strides  made  by  Continental  countries 
in  agricultural  organisation  and  the  steps  being  taken  in  this  country 
in  educating  farmers  and  peasantry,  re-populating  and  enriching  barren 
districts,  promoting  co-operative  industry  and  reviving  the  social 
interests  and  attractions  of  the  country-side,  are  well-known  to  those 
who  follow  the  movement.! 

By  what  means  is  it  possible  for  the  Government  to  supplement  the 
help  already  given  to  the  movement  by  the  Board  of  Agriculture,  the 
County  Councils  and  other  Bodies  throughout  the  Country  ? The  line 
of  action  has  been  sufficiently  indicated  by  many  expert  witnesses,  but 
the  precise  significance  of  their  testimony,  its  relation  to  the  problem 
presented  by  the  urbanisation  of  the  countryman,  has  not  been  brought 
out. 

If  the  school  age  were  raised  to  16,  and  no  industrial  employment  of 
children  under  that  age  allowed,  the  State  might  take  up  the  responsi- 
bility, not  of  conducting  children  through  a certain  process  up  to  an 
uncertain  age,  but  of  turning  out  a clearly  defined  product  at  the  age  of 
16.  If  the  State  boi-rowed  the  hint  suggested  by  the  Scotch  Leaving 
Certificate,  and  by  the  practice  of  some  Continental  countries,  in  retain- 
ing control  to  a later  age  of  lads  and  girls  who  had  not  reached  a 
certain  stage  of  development  ; if  education  might  be  made  more 
individual,  by  the  reduction  of  the  present  classes,  and  by  the  hygienic 
adaptation  of  the  class-rooms  in  our  elementary  schools  to  about  half 
their  present  accommodation,  we  might  begin  to  turn  out  citizens  pre- 
pared in  some  degree  for  the  conduct  of  life.  How  should  the  longer 
period  and  the  more  intensive  culture  be  turned  to  account? 

1.  What  has  already  been  dealt  wdth  by  many  witnesses — the 
training  of  the  eye  and  hand  manual  dexterity,  drawing,  the  manipu- 

* Some  of  the  Tudor  Statutes  are  very  clear  on  this  point.  The  State  provision  for 
all  who  really  need  it  is  to  enable  the  charitable  to  select.  Again,  not  begging  only, 
but  giving  to  beggars  is  made  a punishable  offence. 

t “ Agricultural  Organisation,”  by  Pratt,  and  the  serial  and  other  publications  of  the 
Agricultural  Organisation  Society. 
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I I lation  of  materials,  some  acquaintance  with  machinery,  some 
direction  on  the  path  of  general  or  special  culture,  sketching,  sing- 
ing, country  tastes,  etc. 

2.  The  later  years  of  school  life  should  become  increasingly 
purposive.  The  parents  should  be  invited  to  consider  their  child’s 
future  occupation ; the  Labour  Gazette  (of  the  future)  and  the 
Employment  Exchange  Superintendent  (of  the  future)  should  be 
consulted  ; and  the  earlier  stages  of  technical  or  specific  training 
should  be  entered  upon. 

3.  But  apart  from  technical  training  for  boys,  if  we  recognise  that 
labourers  will  still  be  needed  and  labourers  of  increasinof  intelligence, 
one  great  use  of  the  extension  of  school  life  would  lie  in  the  pro- 
duction, by  gymnastics  and  other  methods,  of  young  men  of  increased 
physical  power,  combined  with  manual  dexterity  and  mental 
alertness. 

4.  Medical  Inspection  might  in  later  years  of  school  life,  be 

supplemented  by  greatly  needed  instruction  upon  human 

physiology — food,  air,  exercise,  alcohol,  the  sexual  relations, 
citizenship. 

5.  Definite  and  much  needed  teaching  on  such  subjects  as  the 
principles  of  Trades  Unionism,  Co-operation,  Friendly  Societies. 
These,  especially  the  last,  might  be  taught  practically.*  The 
Inspection  of  school  children  under  the  Education  Act,  1907,  and 
the  action  of  the  Health  Societies,  are  tending  to  a care  of  the 
health  of  the  children  which  must  produce  a marked  infiuence  on 
the  next  generation. 

6.  For  the  girls,  practical  housewifery,  care  of  infants,  nursing, 
athletics,  etc. 

7.  For  the  lads,  home  arts,  athletics,  cadet  corps,  etc. 

8.  But  one  of  the  great  uses  of  the  increased'  years  of  Educa- 
tion would  lie  in  the  back-thrust  it  would  enable  us  to  give  to  the 
urban  aspect  of  the  Rural  Exodus.  Surely  it  is  more  economical, 
wise  and  kind  to  send  boys  (and  girls  for  bee  keeping,  poultry  farm- 
ing gardening,  &c.)  to  learn  country  life  and  work,  whilst  it  has 
attractions  for  them,f  instead  of  sending  them  to  Farm  Colonies 
ten  or  twenty  years  later,  when  city  life  has  become  habitual  and 
their  industrial  opportunities  have  been  lost.  The  same  remark 
applies  with  less  force,  owing  to  parental  objections,  to  emigration, 
but  with  equal  force  to  the  rural  education  of  children,  who, 
having  lost  their  parents,  are  being  brought  up  by  the  State. 

What  would  be  some  of  the  results,  as  bearing  upon  our  problem, 
of  such  an  extension  of  compulsory  Education  ? 

(i)  It  would  provide  agricultural  employment  in  the  new 
and  more  highly  productive  system  now  coming  into  force. 

(ii)  It  would  relieve  the  labour  market  to  the  extent  of  the 
School  detention  effected,  giving  an  opportunity  for  porterage 
and  messages  to  the  older  men  now  needing  employment. 
More  would  have  to  be  paid  for  older  labour  ; but  the  cost  to  the 
community  would  be  less  than  the  cost  of  the  present  destruc- 

* In  Hampstead  during  the  past  five  years,  over  600  school  children  have  joined  the 
Foresters. 

t The  evidence  of  the  Industrial  Schools  put  in  by  London  County  Council. 
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tion  of  youth  ; and  thus  might  not  prove  to  be  less,  but  more, 
efficient. 

(iii)  The  boys’  and  girls’  high  wages,  which  now  render  them 
independent  of  family  ties  and  wasteful  in  their  expenditure, 
would  be  reserved  for  later  and  wiser  years.  (By  arranging  a 
continuous  succession  of  opportunities  in  occupations,  a con- 
siderable number  of  lads  now  stranded  after  a few  years’ 
service  might  still  be  economically  retained  as  messengers, 
always  provided  that  special  opportunities  of  continued  educa- 
tion and  employment  were  afforded  them.) 

» (iv)  We  should  enable  the  urban  youth  to  compete  on  more 
equal  terms  with  the  youth  from  the  country. 

Education  costs  a great  deal  already.  It  is  going  to  cost  more.  But 
it  will  never  cost  so  much  as  the  neglect  of  it  would  cost.  No  change 
in  the  Poor  Law  will  have  the  same  direct  results  in  preventing  distress 
as  would  a modification,  in  the  direction  here  indicated,  of  the  Educa- 
tion Acts.  In  a word — the  problem  of  preventing  under-employment 
is  fundamentally  an  educational  problem,  and  as  such  it  must  be 
treated. 

IV, — The  Curative  Treatment  by  a National  Industrial  Intelli- 
gence Department  and  Labour  Exchanges. 

So  much  has  been  said  in  comment  upon  the  mass  of  evidence  we  have 
considered  that  I shall  confine  my  note  of  dissent  from  the  Majority 
^Report  to  the  fewest  possible  words. 

A National  Industrial  Intelligence  Department. 

The  Report  assumes  rather  than  describes  the  important  changes  that 
must  take  place  in  the  central  arrangements  of  the  Board  of  Trade  if  the 
suggested  local  arrangements  are  to  be  successful  in  the  decasualisation 
of  the  now  unskilled  labourers.  As  the  National  Intelligence  Depart- 
ment with  world-wide  sources  of  information,  it  should  be  the  final 
arbitrator  as  to  the  degree  of  distress  at  any  given  moment.  It  should 
decide  this  important  question  of  fact  from  purely  scientific  data,  and 
until  it  has  declared  exceptional  distress  in  any  group  or  groups  of  in- 
dustry or  in  any  given  locality,  no  exceptional  steps  to  absorb  surplus 
labour  should  be  taken.  But  when  it  has  done  so,  another  department 
of  the  Board  of  Trade  should  be  ready  to  recommend,  from  data  con- 
stantly accumulating,  largely  through  the  same  channels — the  exchange 
system — but  of  course  from  administrative  sources — what  local  works  of 
real  and  special  utility,  which  would  not  otherwise  have  been  under- 
taken, may  be  undertaken  as  a means  of  absorbing  surplus  labour.  At 
all  times,  whether  of  exceptional  distress  or  of  exceptional  prosperity, 
the  “ play  ” between  these  two  intelligence  departments  would  determine 
Governmental  action  in  supporting  local  schemes,  or  in  pushing  forward 
or  retarding  works  of  national  or  local  importance,  always  on  purely 
commercial  lines,  and  where  local  authorities  carried  out  the  work,  by 
contract.  I attach  the  greatest  importance  to  the  work  of  the  first  of 
these  two  departments,  whose  freedom  from  any  Executive  interference 
or  popular  pressure  should  be  as  strictly  preserved  as  are  judicial 
sentences  or  the  Reports  of  the  Meteorological  Office. 
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But  I have  so  much  belief  in  the  possibility  of  husbanding  national 
and  local  necessary  work,  and  in  the  new  provisions  we  are  proposing 
for  the  better  education  of  the  young,  the  increased  mobility  of  labour, 
the  substitution  of  Training  for  Deterrence,  and  the  substitution  of 
Detention  for  Vagabondage,  that  I believe  this  “South  cone”  will 
seldom  be  hoisted.  Still  I cannot  regard  as  “ transitory  ” the  possibility 
of  such  exceptional  Distress  as  would  necessitate  exceptional  measures. 
Against  such  a possibility  the  maintenance  of  these  two  departments 
would  be  a cheap  Insurance  ; whilst  from  a statistical  point  of  view 
it  would  be  priceless. 

V. — Decasualisation. 

There  are  three  special  measures  of  Decasualisation  to  which  I should 
like  to  profess  my  adherence. 

1.  Although  I consider  Mr.  Webb’s  proposal  to  compel  employers 
to  use  the  exchange  for  taking  on  all  casual  labour  (engagements  of 
less  than  a month)  as  impracticable,  I believe  that  a beginning  might 
be  made  with  dock-labour  : that  Exchanges  should  be  established  in 
all  docks  and  their  use  by  employers  and  employed  made  com- 
pulsory. 

So  many  efforts  have  been  made  from  all  sides  to  tackle  the 
problem  of  the  casual  docker  ; they  have  been  so  unsuccessful;  the 
condition  of  the  labourers  is  so  miserable  ; that  State  intervention 
of  a compulsory  character  seems  to  me  amply  justified.  The 
regularisation  of  the  wages  of  the  dockers  might  be  aided  by 
their  training  as  a regular  staff*  to  perform  much  of  the  necessary 
work  about  the  docks  which  would  under  present  circumstances  be 
given  to  other  trades. 

2.  The  evidence  submitted  annually  to  the  House  of  Commons, 
and  the  experience  of  all  who  are  connected  with  the  administration 
of  the  Act  of  1905,  shows  how  large  a share  of  the  responsibility  for 
casual  labour— with  its  consequent  demoralisation  and  stagnation — is 
borne  by  the  Borough  Councils  and  County  Borough  Councils.  It  was 
this  assumption  by  Borough  Councils  of  the  work  of  Public  Assistance 
by  doles  of  work  that  led  to  Mr.  Long’s  action  in  1904.  The  evil 
has  not  yet  been  cured  ; and  as  the  present  attitude  of  the  Councils 
will,  if  it  is  persisted  in,  undo  to  an  unknown  extent  the  effect  of 
the  recommendations  in  this  Report  in  favour  of  better  methods 
carefully  thought  out,  I would  recommend  that  a special  inquiry  be 
held  as  to  the  best  methods  of  checking  this  kind  of  expenditure. 
Perhaps  nothing  short  of  the  pressure  of  an  informed  public  opinion 
can  really  check  the  evil  ; but  I confess  that  the  analogy  of  the 
work  of  a County  Council’s  District  Surveyor  suggests  one 
possibility  to  me.  The  District  Surveyor  is  appointed  in  each 
Borough  by  the  London  County  Council  under  the  provisions  of  the 
London  Building  Acts,  1894  to  1905.  Notice  of  all  building  opera- 
tions in  his  district  must  be  sent  to  him,  in  order  that  no  structures 
dangerous  to  the  public  may  be  erected.  The  inquiry  I have 
suggested  would  elucidate  the  desirability  and  possibility  of  framing 
Regulations  and  appointing  officials,  under  an  Act  of  Parliament, 
with  a view  to  supervising  the  employment  of  casual  labour  by  local 
authorities,  in  order  to  prevent  their  administration  of  employment 
relief. 
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3.  The  evidence  submitted  to  the  Vagranc}^  Committee,  and  ourj  \ 
own  observations,  have  clearl}^  indicated  to  me  that  vagrants  should 
be  left  exclusively  to  the  Police.  The  advent  of  the  Employment 
Exchange  with  powers  of  assisted  migration  renders  it  absolutely 
unnecessary  Jor  any  department  of  Public  Assistance  to  deal  with 
the  Vagrant.  The  bona  fide  seeker  for  work  will  seek  it  at  the  Em- 
ployment Exchange  and  to  that  work,  if  he  be  necessitous,  he  will 
be  sent  as  soon  as  it  is  found.  It  is  to  be  hoped  that  the  more 
humane  arrangements  now  recommended  for  the  Unemployed  by 
means  of  graduated  labour  colonies  and  daily  institutional  work,  will 
gradually  oust  the  night  shelter  and  soup  kitchen  from  the  favour 
of  the  subscribing  public.  The  encouragement  in  our  midst  of  a 
nomad  and  penniless  population  is  a constant  terror  to  women  and 
children  in  country  districts,  and  altogether  incompatible  with  a 
settled  civilisation.  On  the  other  hand  the  equally  humane  but 
sterner  methods  of  the  penal  colonies  we  have  recommended  offer 
the  best  chance  of  restoration  for  the  vagabond,  and  a certainty  of 
protection  for  the  public. 


(Signed)  Thomas  PIancock  Nunn. 
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